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ABSTRACT
Since the late 1980's, dramatic changes have affected
the United States' Ar.med Forces. The end of the Cold War
has brought about reductions in both the numbers of troops
and military bases. Since its establishment by Congress in
1988, the Base Realignment and Closure {BRAC} commission
has recommended the closure and realignment of over 100
military bases.
Needless to say, such a major undertaking has affected
the communities in which the bases are located. As a
result of the federal government's action, local and state
governments have had to decide what course to pursue to
deal with the aforementioned closures and realignments.
Most, if not all, initially attempted to fight the closure
process. However, most local and state governments
realized that such a strategy was oftentimes futile. So
instead, efforts became focused on converting the for.mer
military bases to commercial properties. In other words,
it is the goal of most of the involved local and state
governments to attract private sector businesses to the
bases in order to generate economic development.
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The goal of this work is to determine what factors
lead to successful conversion efforts. Broadly speaking, it
is hypothesized that five ingredients determine the success
of the conversion effort. These five elements are
timeliness, political leadership, available funding,
involved citizenry, and governmental cooperation. To test
this hypothesis, two former bases, Fort Ord in California
and the Philadelphia Naval Shipyard in Pennsylvania, were
studied to see what qualities are/were apparent in their
successes and failures.
After studying the aforementioned military bases, it
is apparent that the five previously mentioned factors are
necessary for the success of individual reuse plans.
Therefore, local, state, and federal officials must do all
that they can to promote successful reuse strategies.
Local officials must develop and implement a reuse plan as
soon as possible, vigorously pursue available funding, and
involve community members in the plan. State and federal
officials must coordinate agency involvement, streamline
procedures such as the property transfer process, and
adequately fund local reuse efforts. This is the only way
to ensure the implementation of a successful reuse
strategy.
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I. INTRODUCTION
Defense conversion is not a new issue in the United
States. It is one that faced the nation after the end of
world War II, the Korean Conflict, and the fighting in
vietnam. However, the nation now faces a situation
distinct from the previous three. The Reagan buildup of
the 1980's has been reversed. Instead of spending hundreds
of billions of dollars on defense projects such as Star
Wars and a 600-fleet Navy, Congress has chosen to slash the
defense procurement budget. Congress has formed a
committee known as the Base Realignment and Closure (BRAC)
committee. BRAC recommends which Army, Air Force, and Navy
bases should be closed or have their missions restructured.
As a result of these two efforts, the procurement budget of
the Department of Defense was reduced from $127 billion (in
1993 dollars) in 1985 to $45 billion in 1993. As of March
1996, 100 major u.s. bases were closed and by the end of
the closure process, 300 bases will have been shutdown. 1
1 William C Waddell, "Defense conversion: Facts and fantasis," Business
~ (Fall 1993): 4. Timothy C. McManus and William Burke, "A
project management outline for base closures and reuse-a new frontier,"
Transactions of Aace International (1996): 1.
http://proquest •umi. com!pqdweb?TS=9...4&:Sid=6&:Idx=31&:Deli=1&:RQT=309&:Dtp=1
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While defense conversion does not receive much
national attention, it is evident from the aforementioned
statistics that it is an issue that demands immediate
study. Defense conversion is a matter that affects alISO
states; obviously, some more than others. For instance, as
of 1993, the County of Los Angeles in California had lost
102,000 jobs as a result of defense company downsizing and
base closure and restructuring. Other states such as
Texas, Florida, Virginia, Massachusetts, Ohio,
Pennsylvania, and New York have also fallen on hard times
as a result of these federal cost-cutting decisions.
Due to limited federal government involvement, at
least in terms of the development of a comprehensive reuse
strategy, states and localities have had to take it upon
themselves to develop plans to deal with base closures and
restructuring and the layoffs of thousands of defense
workers. The purpose of this paper is to explore the
successes and failures of the ongoing reuse efforts,
particularly at Fort Ord in California and the Philadelphia
Naval Shipyard in Pennsylvania. The hypothesis that will
be tested is that five factors help to determine which
local reuse efforts will be successful and which ones will
not. The factors are timeliness of development, political
4
leadership, available funding, involved citizenry, and
cooperation among various governmental entities.
The following literature review discusses what experts
in this field believe are the critical factors involved in
the development and implementation of a successful reuse
strategy. This will be followed by an in-depth study of
the reuse efforts that are ongoing at Fort Ord in
California and the Philadelphia Naval Shipyard in
Pennsylvania. Finally, recommendations will be made for
communities to follow and conclusions will be drawn.
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II • LITERATURE REVIEW
As previously stated, defense conversion has occurred
three other times in the United States during the 20th
century. The first was after World War II. This
undertaking was significant. At the height of the
conflict, 50% of American industries were dedicated to the
war. 2 The awesomeness of this figure can be seen in the
fact that United States industry was able to produce 86,000
tanks, 296,000 airplanes, 15 million small arms, over 40
million bullets, and 64,000 landing craft. 3 Not only was
American industry able to provide the necessary goods for
the united States' war effort but for its Allies as well.
This number had to be greatly reduced after the war. In
addition, preparations had to be made for the troops
returning home. Measures had to be enacted to compensate
these men for the time it would take them to find work and
to return them to work as promptly as possible.
Fortunately for America, the Roosevelt Administration
2 "From War To Peace: History Of Past Conversions," OECI
Clearinghouse, n.d.: 6.
http:netsite.esa.doc. gov/newclr .n...4a720285255f9c006a0402?OpenDocwnent.
3 "From War To Peace: History Of Past Conversions" 7.
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comprehensively planned for the post-war period. President
Roosevelt formed the National Resources Planning Board
(NRPB) to deal with the various aspects of demobilization
and defense cutbacks. Although Congress killed the NRPB,
many of Roosevelt's suggestions were passed in the form of
congressional legislation. The most famous and important
of these acts was the "Serviceman's Readjustment Act of
1944 (popularly known as the GI Bill)".4 Included in this
legislation was educational and unemployment compensation.
Action was also taken to benefit defense workers who would
be displaced and to help companies convert from military to
commercial production. Government tax policies similar to
those today that allowed industries, for tax purposes, to
charge off the cost of new investments in plants and
equipment, enabled corPorations to accumulate $25 billion
in corporate reserves between 1941 and 1945. 5 This money
was used by industry for reconversion. The reduction of
the workweek to 40 hours also helped the conversion effort
because it resulted in a firm having to hire more workers,
which helped to keep unemployment down. Government
policies involving returning soldiers, such as the GI Bill,
4 "From War To Peace: History Of Past Conversions" 12.
5 "From War To Peace: History Of Past Conversions" 14.
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also helped the conversion effort because 800,000 veterans
went to college rather than directly to work. It is
obvious that governmental efforts combined with intangibles
such as women returning to the home and the need for
workers (seven million) in the agricultural area helped
America ease into the conversion that was necessary after
the war. As a result, in 1946, production was almost 50%
above 1939 levels and only 15% below the wartime high.
Unemployment was only 3.3%, and annual per capita
disposable income more than doubled between 1939 and 1946,
going from $497 to $1,026. 6 As a result of comprehensive
government planning, the horrors of high inflation which
were faced after World War I were also avoided. As a result
of the government's long planned out action, the transition
from defense to commercial, production was quick and smooth.
Although many workers were displaced at first, unemployment
remained low and problems such as high inflation, which
persisted after World War I demobilization, were also
avoided.
The conversion efforts after Korea and Vietnam were
much less dramatic than the attempts undertaken after World
War II. with the continuation of the Cold War following
6 "From War To Peace: History Of Past Conversions" 15-16.
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the Korean Conflict, troop levels and defense spending were
not as drastically cut as after World War II. Before the
war, military spending was 13.2% of the Gross National
Product (GNP). That number was only reduced to 9.5% after
the war. Troops were only reduced by 600,000; from 3.6
million in 1952 to 3 million in 1955 after the conflict.?
As the reader can see, demobilization and conversion
were not emphasized as much as they had been during and
after World War II. The new consensus in America was that
the Soviet Union was the enemy and that defense spending
and troop levels had to remain high in order to combat the
efforts of the Soviets. The author notes in "From War to
Peace: History of Past Conversions," that "the low national
investments in defense between World War I and World War II
and World War II and the Korean War were now generally
viewed as not only folly, but even causes of the subsequent
conflicts and tragedy". 8 Thus, it is no surprise that the
reduction in defense spending in relationship to the
overall economy after the Korean War was one-tenth the size
of the post World War II conversion.
7 "From War To Peace:
8 "From War To Peace:
History Of Past Conversions" 26.
History Of Past Conversions" 26.
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As a result of this new commitment to defense, the
federal government implemented no special programs to help
either defense workers or companies make the transition to
the civilian economy. They did, however, offer a similar
GI package to returning veterans of the Korean War. Due to
the new commitment to defense, as well as the fact that the
government offered little assistance to defense fir.ms, many
of the businesses involved in the defense industry during
the war remained in the defense sector afterwards. Despite
the fact that the economy suffered a mild recession
following the war in 1953, with 1.6 million defense workers
being laid off and another 5.5% in 1954, it did bounce back
during the process of conversion. Personal income and
corporate profits once again rose and civilian unemployment
declined. 9
In ter.ms of vietnam, plans were made by both the
Johnson and Nixon Administrations to bring about a smooth
transition from wartime to a peacetime economy. The most
famous piece of legislation developed by administration
planning was "The Technology Mobilization and Re-employment
Program" (TMRP). The program "provided assistance to
defense company scientists, engineers, and technical
9 "From War To Peace: History Of Past Conversions" 27.
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workers displaced as a result of the vietnam War
drawdown".lO Services such as career planning resumed
preparation and on the job training and short skill
development courses were provided via this 1971 policy.
Over 530,000 defense workers took advantage of the program.
And, while it is likely that policies such as the TMRP
helped some dislocated workers find jobs, it is difficult
to know the usefulness of the program. The plan cannot
provide an accurate count as to how many of the former
defense employees would have found the occupations they did
without the help of the policy.ll Other programs such as
the Area Redevelopment Act, the Manpower and Development
Training Act, and the Trade Adjustment Assistance Act were
also enacted to ease the transition out of Vietnam for
defense workers, defense companies, and defense
communities. In fact, by the early 1970's, there were 29
different federally funded programs designed specifically
to help displaced workers. These policies provided cash
benefits, training, and even relocation assistance. The
federal government also enacted another GI Bill. Even
10 "From War To Peace: History Of Past Conversions" 34.
11 "From War To Peace: History Of Past Conversions" 35.
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though this was less generous than previous GI Bills, $6
billion in 1991 dollars versus $85 billion for World War II
and $20 billion for Korea, it served 61% of the eligible
veterans. That is 18% more than the one passed in the
aftermath of the Korean Conflict. Unfortunately, despite
the fact that several programs were passed to aid defense
workers and companies as well as returning veterans, they
were of little use in promoting defense conversion. This
was due to the fact that neither the Johnson Administration
nor the Nixon Administration implemented a sound fiscal
policy. Large federal deficits were run in every year
except for 1969 and unemployment reached 8.5% by 1975.
After the war, employment fell dramatically. Between the
years of 1968 and 1970, 187,000 jobs were lost in the
aircraft industry alone. Defense-related employment had
declined 1.2 million, dropping from 3.2 million during the
war to 2 million in 1972. 12
While the three aforementioned conversion efforts were
massive in scale, especially the effort following World War
II, none of these experiences compare to the current
situation. This is true for two reasons. The first main
difference between prior conversion efforts and the current
12 "From War To Peace: History Of Past Conversions" 36.
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one is that this time "defense contractors are not
hunkering down in anticipation of the next cycle" .13 This
quote by Erik Pages, an analyst with Business Executives
for National Security, summarizes well how numerous defense
contractors feel. In the past, especially after the
beginning of the Cold War, there was a sense by those in
the defense industry that even though conversion was being
attempted, there would be a future for defense specific
fir.ms. That feeling no longer exists. With the end of the
Cold War and the end of one major enemy for the united
States to keep in check, federal policy has shifted to
domestic concerns rather than defense. As a result,
defense contractors are unsure of the path that lies before
them. What they are positive about is that they will not
be able to make the same living off of defense contracts as
they did in the past.
The second main difference between prior conversion
efforts and the current one, and the difference that is
more important for this work, is that the conversion
efforts that followed the aforementioned wars were planned
13 John S. DeMott, UNew Mission," Nation's Business, November (1994):
1.
http://proquest •wni. com/pqdweb?TS=9...3&Sid=6&Idx=83&Deli=1&RQT=309&Dtp=1
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by the federal government, albeit to different degrees.
Clearly, this makes sense. The downsizing of defense
companies and the closure and restructuring of military
bases are issues that directly affect hundreds of thousands
of Americans and millions of Americans indirectly.
Oftentimes, defense industries and military bases are the
largest or at least one of the major employers in a
particular community or region. When this is the case,
downsizing can have a very damaging effect on the regional
economy. This was certainly the situation in California.
Between mid-1990 and 1993/94, the State of California
suffered a recession. Unfortunately for California, many
of the defense cuts that occurred in the State happened
during this time span. Of the 800,000 jobs that were lost
during this time frame, 22 percent or 176,000 jobs were
defense related. 14 Counties such as Monterey suffered
unemployment rates of nearly 25 percent; in large part
because of the closing of major military bases such as Fort
Ord.
Why is the federal government so unwilling to develop
a comprehensive reuse plan? The main reason is that the
14 "Impact Of Defense Cuts On California," Commission On State
Financing, Fall (1992): 31.
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nation, as a whole, has become more conservative. Today's
politicians, in general, are far less supportive of major
federal programs than their predecessors. This is even
truer since the Republican Party gained control of the
House of Representatives and the Senate in 1995. Prior to
that time, President Clinton was able to establish several
programs that provided a minimal amount of defense
conversion assistance funding.
The main source of capital available to communities
affected by base closures comes from the Pentagon's Office
of Economic Adjustment (OEA). The OEA, begun by former
Secretary of Defense Robert McNamara, provides funds and
services to states and localities to ease the transition
their economies face from being centered around military
bases in particular and defense manufacturers as well.
While OEA funding is only temporary, it is vital because it
is usually the first operating capital that is made
available to states and localities. 15 Over the past 33
years, OEA has "worked with over 400 communities to plan
and organize for defense adjustment activities, convert
15 Vernon George and David Slater, Best Practices in Defense Conversion:
A Practitioner's Guide to Successful Strategies and Programs, ed. Karl
F. Seidman (Washington D.C.: National Council for Urban Economic
Development: 1995) 23.
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surplus military bases, diversify defense dependent
economies and to support new economic development projects
to replace lost jobs ll16 • Unfortunately, the OEA's programs
are underfunded and state and local governments often face
a cumbrance of red tape in order to apply for OEA funds and
services and comply with federal regulations. As a result
of the underfunding of OEA programs, the average OEA
planning grant is only $100,000. 17 This is a very small
amount of money, considering that it is supposed to permit
the Local Reuse Authority to develop a comprehensive reuse
study.
A second major program supported by the Clinton
Administration was the Technical Reinvestment Project
(TRP). This plan was originally enacted in 1992. However,
the Bush Administration, which was not particularly fond of
the program, withheld part of its funding in 1992. The
$500 million a year policy was intended to assist defense-
related companies in developing technologies that serve the
needs of both the military and civilians. It did this by
16 Karl F. Seidman, Best Practices in Defense Conversion: A
Practitioner's Guide to Successful Strategies and Programs, ed. Karl F.
Seidman (Washington D.D.: National Council for Urban Economic
Development: 1995) 135.
17 UMilitary Base Closures and Reuse in California," California Senate
Office Of Research, March 1994: 18.
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providing "matching federal grants to consortia made up of
defense contractors, commercial companies, academic
institutions, and state and local government agencies" .18
Despite popular support from President Clinton and
Congress, it is easy to see why the TRP failed. One,
during its first year, there were 2,850 grant proposals
asking for $81.5 billion. In the end, only 212 projects,
less than 10%, were chosen. And, only $605 million in
federal funding was granted. Most of this came with the
stipulation that a matching fund be produced by the
industry. As a result, most grants were only $5 to $10
million. As William waddell notes, "large defense
contractors will not be swayed by a paltry $5 or $10
million to take a 90-degree turn toward an unfamiliar
commercial 'business".19 A second problem faced by the
program was that nearly every state complained that there
was a "lack of opportunity for meaningful output in
developing the TRP program and in integrating TRP
objectives with state needs". 20 Finally, the TRP had
criticisms launched at it by both the political left and
18 Pamela Becker, UIs theTRP the defense conversion cure-all?,"
Mechanical Engineering, (October 1994): 32.
19 Waddell, 5.
20 Becker, 33.
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right. For those critics on both the left and the right,
the TRP was nothing but a corporate welfare program. For
those faultfinders on the right, the TRP also represented
an attempt by the federal government to regulate industrial
policy, a job that should be left to the free market. 21 The
mounting displeasure over the program made its most
enthusiastic supporter, President Clinton, give up on it as
well. As a result of the declining political support for
this plan, it was phased out of the budget.
Other programs are also available from the federal
government to assist communities and businesses to deal
with defense downsizing. The Economic Development
Administration (EDA) offers the Defense Conversion
Assistance program. This program provides "funding to
communities seriously effected by either closures of
military bases or reductions in defense spending". 22 These
funds can be used for a variety of necessary programs,
including public works projects such as infrastructure
improvements, economic adjustment assistance such as loan
money for start-up businesses, and technical assistance to
defense contractors. Another source of funding is the
21 Becker, 33.
22 Seidman, Federal Resources 137.
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Department of Labor's Job Training Partnership Act (JTPA)
program. Under this plan, civilian workers who are
dislocated due to defense cutbacks are able to receive
retraining and reemployment assistance. Funding for
conversion is also provided through the Department of
Transportation's Military Airport Improvement Program, the
Small Business Administration's loan schedules, community
development block grants, and the Manufacturing Extension
Partnership Program.
While these plans are helpful to some extent, they are
not as useful as they could be for defense conversion.
This is true for two reasons. As already mentioned, the
Republican Party that controls both Houses of Congress is
not fond of attempts by the federal government to interfere
in what they perceive to be local matters or issues that
should be dealt with via free market strategies.
Republicans also tend to support more funding for defense
initiatives, rather than programs that are designed to
cutback on military forces or defense programs.
A second and even more important reason as to why the
aforementioned programs are not as useful as they could be
is that there is a lack of coordination among federal
agencies when it comes to the issue of defense conversion.
19
Past conversion efforts, especially the one following World
War II, were carefully planned and the various departments
and agencies involved coordinated their efforts under the
guide of the President and his reuse council. To some
degree, President Clinton has attempted to deal with this
issue by appointing an Assistant Secretary of Defense for
Economic Security. Despite this fact, the numerous
agencies of the federal government that are involved in
reuse efforts still work at their own pace. As a result,
important processes in the reuse efforts such as property
transfer, often take months, if not years, to complete. 23
Such a delay can be very costly to a local reuse effort.
It can mean the difference between the Local Reuse
Authority achieving or not the goals it has established.
For example, in the cases of Fort Ord and the Philadelphia
Naval Shipyard, which will be discussed later, neither
Local Reuse Authority was able to attract long-term tenants
until four to five years into the reuse process because
neither LRA was close to formally obtaining the base
property.
As a result of the federal government's unwillingness
to make a comprehensive commitment to defense conversion,
23 "Military Base Closures and Reuse in California" 35.
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the burden of undertaking this task has fallen upon the
states and regions that have been affected by defense cuts.
As noted in the introduction, the responsibility these
government entities have taken varies. States such as
California, Texas, and Ohio and regions such as Monterey
County, California and Alexandria, Louisiana have accepted
the challenges placed before them in the face of defense
cutbacks and military base closures and have developed
plans to deal with these difficulties. Other states such
as Pennsylvania, New York, and virginia, as well as regions
and localities such as Philadelphia, initially chose to
fight the closures and thus did not imPleme~ reuse
strategy immediately.
California has probably been the hardest hit state in
terms of defense cutbacks and base closures. As previously
noted, the area of Los Angeles County alone lost over
100,000 defense-related jobs. The state itself had 22
major military installations closed which produced a loss
of 187,000 jobs which, in turn, resulted in a decline of $7
billion in the state's economic activity.24
24 Waddell, 4-5.
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In response to the need to deal with the economic
problems associated with defense cutbacks and base
closures, the California State government enacted several
pieces of important legislation. First among these is the
creation of the Defense Conversion Council (DeC).
According to the legislation that established the DeC, its
purpose is to develop a "strategic plan and expedite the
flow of conversion funds to state, regional and local
projects".25 It does this by serving as the "central point-
of-contact for all defense conversion and base reuse
programs, including funding, regulations, and application
procedures,,26. A second piece of legislation created and
funded the Defense Conversion Matching Grant Program.
Currently, the program based in the Office of Strategic
Technology provides $5.5 million to fund defense conversion
efforts and additional funding is expected in the future.
Other pieces of legislation have also been enacted
requiring a state official (Defense Conversion Coordinator)
be sent to Washington, D.C. to represent the state in its
conversion efforts and to obtain revenue sources for these
25 "Military and Base Reuse," n.d.: 1.
http://www.cedar.ca.gov/military
26 "Military and Base Reuse," n.d.: 1.
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endeavors. Finally, there is the Defense Adjustment
Matching grant {DAM} program. This policy is specifically
designed to assist regions and localities in their efforts
to obtain federal grant money. It provides these regions
and localities with enough funds to meet the matching grant
requirements often associated with federal programs. These
state funds have helped reuse efforts concerning George Air
Force Base, Norton Air Force Base, Castle Air Force Base,
and the Marine Corps Air Station at Tustin. Grants have
ranged from as little as $21,000 to as much as $300,000.
And in 1999, the program was fine-tuned to set aside
$150,000 for projects needing $50,000 or less.
Texas is another state that has been adversely
affected by defense cutbacks and base closures. This is
due to the fact that over 15 billion dollars of the state's
economy comes from DOD contract funding, emplOYment of
civilian and active duty military personnel, and retired
military payrolls. Between 1995 and 1998, Texas has seen
the elimination of over 10,000 military personnel alone.
It has also seen reductions i~ its civilian defense-related
emplOYment over the past decade due to cuts in the number
and value of defense contracts. For example, between 1990
23
and 1997, employment in the defense-related aircraft
industry fell by 30,000 plus workers. 27
In response to these defense cutbacks and base
closures, Texas State government has taken two courses of
action. First, it developed the Defense Economic
Adjustment Assistance grant program via the Texas
Department of Economic Development. This program provides
eligible communities with state funding for the "purpose of
acquiring federal grant assistance or for sharing in the
costs of property purchases, construction, rehabilitation,
or renovation of facilities or infrastructure, purchase of
capital equipment or insurance".28 The minimum any
community will receive is $50,000 and the maximum it will
receive is $2 million. To be eligible for this program,
communities must basically fit into one of three
categories. They must have either had a base realigned or
closed or a contract revoked by the Department of Defense,
or they must have lost between 1,000 and 2,500 defense-
related jobs or one percent of the jobs of the region.
27 "Texas and the Military," State of Texas, n.d.: 1.
http://www.tded.state.tx.us/defense/stratplan/Chapter2.htm.
28 "Texas and the Military," 1.
24
At the same time the state is implementing its grant
program, it also charges the Texas Strategic Military
Planning Commission with assisting communities in
developing a strategy of conversion for possible future
base realignments or closures. The primary way Texas has
achieved the second part of this goal is by searching for
ways to reduce costs for its military bases. Specifically,
it has looked at ways to privatize or outsource food
service operations, family service centers, morale,
welfare, recreation services, facilities maintenance and
repair, utilities, environmental protection services,
supplying warehousing, quarters and housing management,
linen services, transportation, information systems, and
systems maintenance and repair. 29 Texas officials believe
that by reducing the cost of operating these facilities, it
will make them more attractive to the military and less
likely to be placed on BRAC's list of realignment and
closure.
Ohio is also a state that is defense-dependent and has
chosen to implement a strategy to counteract the problems
of defense cutbacks. In 1998, Ohio's economy received over
29 "Texas and the Military," 2-3.
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$2,100,000,000 from the Department of Defense. As with
Texas and California, the defense cutbacks and military
closures caught the attention of Ohio lawmakers who decided
to implement legislation to deal with the problems
associated with the two aforementioned trends. Ohio's
approach was different, however, from that of Texas and
California. In a way, you could say that it is more free
market oriented. In the summer of 1994, Jobs Bill II was
signed into law. The legislation has three main
components. One, it provides a tax credit to help
displaced workers improve their skills. Two, it
established a defense conversion assistance fund to "help
military defense-oriented companies make the transition to
a commercial marketplace". 30 Finally, it provides a tax
credit to help small and medium sized companies invest in
new equipment and technology.
Not to be outdone, regional and local governments have
also played a crucial role in designing reuse programs.
They have demonstrated indeed that early planning does go a
long way in establishing a successful reuse program. A
30 James Rayball, uOhio's eceonomic development strategy," Ohio CPA
Journal, (February 1995): 11.
http://proquest •umi. com/pqdweb?TS=9...3&Sid=6&Idx=7 6&Deli=1&RQT=3 09&Dtp=1
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perfect example of early planning is the case of Fort Ord,
Seaside, California. Fort Ord served as the home of the
7th Infantry Division. The BRAe commission scheduled the
closure of Fort Ord for September 1996. The result of the
closing was the loss of 14,000 military and 2,500 civilian
positions, plus 3,500 jobs that were indirectly tied to the
base. Because of these losses, it is estimated that
~
upwards of 34,000 people, mostly military personnel and
their dependents left the area, "causing a 10% drop in
Monterey County's population".31 The local economy was a
big loser due to the aforementioned numbers. According to
one case study, the Fort provided the local economy with
$423 million per year. 32
Like many areas that faced base closures, the
communities directly tied to Fort Ord fought long and hard
to keep the base open. However, unlike other areas, as
soon as they recognized that the base was definitely going
to close, the communities around Fort Ord began developing
a reuse strategy (discussed in Chapter Four). In October
of 1992, the five localities most affected by the pending
31 "Base Closure and Reuse: 24 Case Studies," OECI Clearinghouse, n.d.:
44. http://netsite.esa.doc.gov/
32 "Base Closure and Reuse: 24 Case Studies," 44.
27
closure formed the FortOrd Reuse Group or FORG for short.
Working with the State of California and the Department of
Defense, FORG was able to develop a comprehensive
conversion plan. FORGls efforts led to the California
State University System opening a regional campus on the
former base. The University of California, Santa Cruz also
acquired space on the base for a Science and Technology
Park. In addition, the Presidio of Monterey set up
administrative offices and utilized former on-base housing
units for its employees. This allowed the shopping and
hospital facilities already on the base to remain open.
The airfield could also be reused for small aircraft and as
a cargo facility. Finally, industry and agricultural
establishments are also part of the reuse plan. Even
though environmental damage concerns hamper the reuse plan,
the effort of reuse at Fort Ord demonstrates that local,
regional, and state efforts regarding defense conversion of
military bases can be successful if approached in the
correct manner. 33
Just as with the community that was affected by Fort
Ord in California, the residents of Alexandria, Louisiana
33 "Base Closure and Reuse: 24 Case Studies," 3.
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came together to plan the redevelopment of the England Air
Force Base, after its closure was announced in 1991. Like
all communities which face a base closure, the city of
Alexandria's residents formed a committee in an attempt to
have England Air Force Base removed from BRAC's list.
Unlike all other communities, however, the citizens of the
area surrounding the base formed a second committee
simultaneously to develop a reuse plan for the base that
employed 3,000 military personnel and 700 civilians. As
soon as BRAC made its final decision to close the base, the
City was ready with a plan to convert to private-sector
use. The state legislature immediately created the England
Authority, which headed up the conversion effort. The
England Authority's Executive Director figured that 2,000
jobs needed to be created in order to make up for the
economic impact of the base closure. A mere three years
after the base was closed 1,000 jobs had already been
created, thanks to the reuse of the airstrip for commercial
purposes, as well as the attraction of small companies with
high growth potential and a branch of Louisiana State
university which came to the old base. As with the
Monterey County effort to reuse Fort Ord, the lesson of
29
England Air Force Base is that early intervention is a key
to success later on down the road. 34
While states like California, Texas and Ohio have
instituted policies that promote defense conversion, other
defense-dependent states such as pennsylvania, New York and
virginia have not. Among those three states, the federal
government has spent over $14 billion in defense programs,
including military pay and defense contracts. One would
think that if a state were as dependent on defense as these
three states are that it would implement programs to help
bring about defense conversion. However, that is not the
case with this triad. Currently, none of them have chosen
to implement programs such as those found in California,
Texas, or even Ohio.
At the same time, there are also regional and local
governments which face defense cuts and base closures that
have chosen not to implement defense reuse policie~. A
prime example of this misdirection is the City of
Philadelphia and its dealings with the closure of the
Philadelphia Navy Shipyard. Like most other cities and
towns that have faced base closures, Philadelphia chose to
34 William H. Miller, "Defense Conversion - The fourth time around,"
Industry Week, (4 April 1994): 20-22.
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fight the closing of the Shipyard. People from the Mayor
of Philadelphia to Pennsylvania congressmen and senators
pleaded with the federal government to remove the Shipyard
from BRAC's list. As will be seen in more detail in
Chapter Five, the fight to keep the base open even after it
was clear that it was going to be closed prevented the
Philadelphia region from developing adequate conversion
plans.
Even though the Shipyard has now found a tenant, the
City wasted valuable time in attempting to keep the Yard
open rather than developing an alternative plan that
involved converting the Shipyard. As a result, thousands
of workers could have been spared great pains. For those
communities that have chosen to forego a strategy of
conversion and continue to fight closing plans, the result
has been disastrous.
Dozens of examples such as Fort Ord and England Air
Force Base can also be found to support the contention that
communities can rebound from the closure or restructuring
of military bases. Because such examples exist, the
question that must now be answered is what factors lead to
successful conversion efforts?
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While local and state governments have certainly taken
the lead in the reuse process, it is important to note that
the federal government can play a limited but important
role. There are several reasons why the federal government
can take a limited but active role in the reuse process.
First, as Karl F. Seidman notes in his essay entitled
"Federal Resources To Plan And Implement Defense Adjustment
Strategies," military base closures and reductions in
defense procurement are unique among forces restructuring
local economies, since they are the direct result of
federal government action. Consequently, the federal
government has a "special responsibility to assist
communities in planning for and implementing strategies to
generate new economic development to replace lost defense
spending"(135). Clearly, Seidman is correct. Oftentimes,
as already mentioned, military bases are the main employers
in the region where they are located. It has been
estimated that ten civilian jobs are created for every one
military job established at a base. 35 With those facts in
mind, it is easy to see that the federal government needs
35 Anonymous, Written interview, 3 April 2000.
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to take responsibility and assist local communities who
suffer the economic ramifications of base closures.
A second reason that the federal government is
important in the reuse process is that it has a'larger pool
of funds available than do the states or localities.
Despite recently enacted budget cuts and restraints, the
federal government deals with a much larger budget ($1.5
trillion) than do states (several billion dollars) or local
governments (hundreds of thousands of dollars to several
million dollars). Big-ticket items such as environmental
cleanup, infrastructure improvement, and job retraining and
continuing education are all necessary items that the
federal government is in a better position to fund.
Dual-use technologies are another area where many
defense experts feel the government should be involved.
There is perhaps no bigger advocate of this position than
Under Secretary of Defense for Acquisition, Technology, and
Integration Jacques S. Gansler. Gansler is the author of
two major works concerning the defense industry. The first
is Affording Defense and The Defense Industry. The second
is Defense Conversion: Transforming the Arsenal of
Democracy. It is the latter of these two texts that will
be the focus of this work. In Defense Conversion:
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Transforming the Arsenal of Democracy, Gansler asserts that
the end of the Cold War has brought about a situation in
which defense dollars are being reduced without much hope
of being substantially increased once again. While this
book was published before Republicans took control of
Congress and raised defense spending, the base premise
seems to be accurate. without a major perceived enemy for
the United States, it would appear as though a buildup,
such as the one that occurred under President Reagan, would
be improbable. The reductions in defense outlays have
placed both defense companies and defense dependent regions
in a situation in which they need to make changes to assure
their survival in the future. According to Gansler, in
order for businesses to survive, they will have to
reorganize themselves and begin a process of conversion.
Gansler proposes that there must be a civil military
industry integration in the United States. ~pecifically,
Gansler is calling for the creation of dual-use industries.
According to Gansler, "civil and military integration will
put more than $35 billion of annual defense research and
development and more than $50 billion of annual defense
procurements into the nation's commercial sector. This
will go toward new product development, as well as for
34
guarantees of initial purchases on the new outputs. This
government industry risk sharing could provide a very
strong stimulant to the u.s. economy in the high technology
areas that form such an important part of economic growth
and international industrial competitiveness in the world
today".36
Gansler demonstrates the small but vital role the
federal government needs to play in the conversion process.
While Gansler's work focuses primarily on the Department of
Defenses' procurement procedures, it does demonstrate the
important fact that without government support of
conversion efforts, conversion would be improbable, at
least in most cases.
Kenneth Matzkin, an employee of the Department of
Defense, in his essay contained within the edited volume
entitled Engineers and Economic Conversion, also notes the
vital role the federal government plays in the conversion
process. In particular, Mr. Matzkin targets as effective,
programs that provide assistance to local communities to
ease their transition after a base has been realigned or
closed. According to Matzkin, the Office of Economic
36 Jacques Gansler, Defense Conver~ion: Transforming the Arsenal of
Democracy, 1996: 90-91.
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Assistance can provide important help by fostering a
community-wide consensus as to what should be done in the
aftermath of a base closure. He contends that 137,823 new
jobs have been created to replace 93,424 jobs lost due to
base closures. What is missing, however, is how much these
new jobs pay in relation to the jobs lost. Mr. Matzkin
contends that three elements are essential in developing an
industry or base reuse or conversion policy. First, any
policy must identify jobs and tax-producing enterprises.
Second, public infrastructure must be created to meet the
needs of the new enterprises. Finally, "land use
regulations must be altered to ensure compatibility among
various commercial, industrial, residential, and public
owners and users of land". 37
Another factor that is important for successful
conversion is effective political leadership. Clearly,
government, whether local, state, or federal, has a role to
play in the conversion process. Without strong political
leadership, especially at the executive level, conversion
is nearly impossible. Take the City of Philadelphia for
example. In July of 1991, the Philadelphia Naval Station
37 Kenneth Matzkin~ Engineers and Economic Conversion, 1993: 195.
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and Shipyard were officially scheduled for closing. For
some time, the City and the congressional delegation from
the area feverishly attempted to prevent the closure. Even
when the closure seemed imminent, the congressional
delegation filed a suit in federal court to halt the
closure process. At the same time, the Mayor of
Philadelphia, Wilson Goode, was a lame duck and basically
handed over the issue to Pennsylvania, Delaware, and New
Jersey's congressional delegations. The aforementioned set
of events only served to delay and complicate the reuse
process. It was not until Ed Rendell took the reigns as
Mayor in 1992 that the City moved towards a reuse strategy.
Upon taking office, the Mayor took control of the issue by
assuming command of the planning effort. Eventually, the
Mayor appointed a commission on Defense Conversion
comprised of various political, business, and community
leaders. They developed a formal plan of action that
included acquiring the services of the Philadelphia
Industrial Development Corporation to run the day-to-day
reuse efforts. As a result of Mayor Rendell's efforts, the
Philadelphia Naval Shipyard is in better shape than it
would be if the Mayor had not asserted his authority.
However, as will be seen later on in this work, the Naval
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Yard is still suffering some ill effects from the refusal
of the area's political leaders to develop a sound reuse
strategy immediately upon notification of the closure.
Leadership among state officials is also critical for
a successful reuse effort. As Karl Seidman notes in his
essay entitled "The State Role In Defense Conversion,"
"While state governments have been active in local economic
development for several decades, the challenges of defense
conversion compel states to play a leadership role in
developing and focusing resources on defense conversion
initiatives".38 seidman presents three facts to support his
contention. First, defense cuts oftentimes have regional
economic impacts. It is more often the case than not that
a military base is located within several local
jurisdictions. Therefore, a unifying factor must be
established to allow/compel these local governmental
entities to work together for the common good. The second
fact that Seidman notes to support his contention is that
"states have greater fiscal resources to fund defense
conversion initiatives and more extensive organizational
38 Karl F. Seidman, "The State Role in Defense Conversion," Best
Practices in Defense Conversion: A Practitioner's Guide to~cessful
Strategies and Programs, ed. Karl F. Seidman (Washington D.C.:
National Council for Urban Economic Development, 1995): 143.
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capacity to implement projects and programs". 39 Such a
point is just commonsense. Obviously, in most cases, major
improvements in areas such as infrastructure are necessary
in order to maximize reuse efforts at a base. It is also
quite evident that most localities do not possess all the
funds necessary for such improvements. Seidman's final
contention is that "states have greater access to federal
funding and greater political influence to leverage
discretionary federal dollars". 40 A perfect example of
this, as will be seen later, was the ability of the State
of California to use Congressman Panetta's clout to secure
funding for the construction of a branch campus of
California State University at Fort Ord. This argument
fits nicely with Seidman's second point regarding states
having greater funds to pull from than localities. While
states certainly possess greater resources than local
governments, they too are limited in what they can
appropriate towards defense conversion. Therefore, they
must look elsewhere for funding sources. Fortunately, the
states, via their congressional delegations, have leverage
39 Karl F. Seidman, The State Role 143.
40 Karl F. Seidman, The State Role 143.
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with the federal government. As will be seen later in the
discussion concerning Fort Ord and the Philadelphia Naval
Shipyard, both states congressional delegations were able
to obtain funding for the reuse efforts. As Seidman notes,
states are also able to obtain funds via the fact that the
federal government, through agencies such as the Small
Business Administration, has established partnership with
states to encourage economic development. 41
Numerous examples can be found throughout the United
States where timely action on the part of state governors
and/or state legislatures has helped lead productive reuse
efforts. One example is Governor william Weld's effort
concerning Fort Devens. The closure of Fort Devens
affected 46 communities in the North-Central region of
Massachusetts. Upon notification of the base closure in
1991, Governor Weld executed an executive order that
established a redevelopment board. This board was made up
of private citizens and local and regional public
officials, a Government Land Bank that oversees the day-to-
day operations at the base, ,and a committee that
coordinates the various efforts by state agencies to assist
the reuse effort. Governor Weld's actions have helped to
41 Karl F. Seidman, The State Role 143.
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ensure that the Fort Devens' reuse effort will be
successful. 42
Along with state and local leadership, there must be
leadership at the federal level. This leadership is vital
in both the Executive and the Legislative Branch. The
President has the ability to manage the Executive agencies
to ensure that they are working together to maximize the
benefits available to states and localities and to
eliminate as much red tape as possible. To his credit,
President Clinton has enacted several proposals that have
streamlined areas such as property disposal and
environmental cleanup.
President Clinton's efforts demonstrate the
possibilities that exist when the Executive Branch takes
~he lead to ensure that state and local defense initiatives
succeed. President Bush's stance on federal government
involvement in defense conversion demonstrates the ill
effects that can result when the federal government does
not perfor.m its role. As previously stated, President Bush
withheld funds ear.marked for conversion due to his
opposition to federal involvement in this issue. While it
42 Karl F. Seidman, The State Role 145-46.
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is impossible to know for sure what impact this decision
had on state and local reuse efforts, it is possible to
make some educated guesses. One of the premises of this
paper is the notion that early planning is essential if a
locality or region hopes to be successful in its reuse
effort. Already, the effects of delay have been noted.
The unwillingness or inability of a locality or region to
accept a pending closure, delays and can possibly destroy
its chances of developing a successful reuse strategy. It
seems logical that the unwillingness of the federal
government to provide necessary funding for local reuse
efforts would have the same effect.
Local congressional delegations must also promote
local reuse efforts. Efforts by congressmen to obtain
funding for reuse efforts in their districts can go a long
way in ensuring that the goals of that reuse effort will be
obtained. Fort Ord is a perfect example. As part of its
reuse effort, the Fort Ord Reuse Authority (FORA) hoped to
attract a branch campus of California State University.
However, the costs involved in establishing a university
campus are great. Items such as infrastructure improvement
and construction cost millions of dollars. Fortunately for
the Monterey area, Congressman Leon Penetta was able to
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secure $50 million to aid the process along. Today, there
is a California State University campus located at Fort
Ord. And, plans exist to continue to expand the
University's attendance. 43
--........
The aforementioned case demonstrates how strong
congressional leadership can assist a community reuse
effort. Unfortunately, unwise leaders can have the
opposite effect. As already mentioned, the congressional
delegation from the Philadelphia area was unwilling to
accept that the Naval Yard was going to close. So, instead
of shifting all, or at least part, of their effort toward
helping establish a reuse plan, some members of the
congressional delegation decided to use the legal system to
prevent the inevitable. Needless to say, the Shipyard was
closed. The effect of the congressional delegation's
efforts was twofold. One, the relationship between those
who pursued a reuse strategy and the military was strained.
Two, and more importantly, reuse efforts were delayed. Who
knows what effect this delay has had on the current reuse
effort. Possibly the Naval Yard project would be further
along than it is. Perhaps other businesses would have
43 James Kitfield, "Off base," Government Executive, (June 1998): 29.
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already located to the property. One thing is for sure;
this strategy did not pay any positive dividends.
Funding, early planning, and political leadership are
three areas within the reuse process where government's
actions play a critical role in determining to what extent
an individual reuse effort will be successful. Another
critical factor that helps determine the fate of individual
reuse efforts is the ability of the various government
agencies involved in the process to work with the Local
Reuse Authority and each other. There are perhaps no two
better or worse examples of how the absence of the
aforementioned ability can harm the reuse process than the
land transfer process and the environmental cleanup
process.
In their article entitled "Acquiring Base Closure
property," authors/conversion experts John Lynch, George
Schlossberg, and William Bopf state, "Aside from the base
closure job losses themselves, the most serious threat
perceived by many impacted communities is the four-inch
thick sheaf of public laws and federal regulations
governing the Department of Defense base property disposal
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process". 44 Currently, with a few modifications, the
disposal of property is regulated by the disposal
procedures in the Federal Property & Administrative
Services Act of 1949. Under the process, t~e branch of the
military that ran the base has first right to decide what
properties it would like to maintain. After the military
makes its decision, other federal agencies are allowed to
obtain any parcel of land they wish. Until recently,
homeless assistance providers were the next organization in
line in the property disposal system. In 1994, the
Congress passed the Base Closure Community Redevelopment
and Homeless Assistance Act. Under the provisions of this
legislation, requests for housing for the homeless are
processed by the Local Redevelopment Authority (LRA).
Under the law, any reuse plan developed by the LRA must
address homeless housing issues both on and off base.
Finally, the surplus property is offered to state and local
governments.
It is not difficult to understand why such a process
is harmful to local reuse efforts. Due to the length of
44 John Lynch, Brad Arvin and George Schlossberg, "Acquiring Base
Closure Property," Best Practices in Defense Conversion: A
Practitioner's Guide to Successful Strategies and Programs, ed. Karl F.
Seidman (Washington D.C.: National Council for Urban Economic
Development, 1995): 42.
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time that it takes to move through this process, it can
take months, sometimes even years, before the property even
windsup in the hands of the Local Reuse Authority. And,
that is just the beginning. From that point forward,
improvements must be made to the property in order for it
to meet local zoning and building codes. For the most
part, military facilities are not built to meet local
zoning requirements. This process takes an additional set
of months to complete. Some LRA's, such as the
Philadelphia Industrial Development Corporation which
spearheads the efforts at the Philadelphia Naval Shipyard,
must also deal with agencies such as the Historical
Commission that wants certain pieces of prime property to
be placed aside as historical sites.
Fortunately, in one aspect, the government's property
disposal system has improved. This improvement has come in
the area of placing property into the hands of the private
sector. In 1994, the so-called "Pryor Amendment" was added
to the Defense Authorization Act. The "Pryor Amendment,"
named for Senator David Pryor, authorizes the transfer of
surplus base closure property "at or below the estimated
fair market value" for the purpose of economic
46
development. 4s Essentially, this legislation allows private
businesses to obtain property at a lower cost and in a
shorter amount of time. It is quite possible that without
this amendment, many private investors who are interested
in property found at former military bases would not choose
to purchase that property due to the costs and time
involved. At least in the eyes of experts, such as LYnch,
Schlossberg, and Bopf, the "Pryor Amendment" demonstrates
the positive effect streamlining has on the reuse property.
However, the time it takes to place the property in the
hands of private owners (months to sometimes years) remains
unacceptable and harmful.
Environmental cleanup is another area of governmental
involvement in which streamlining is necessary. Nearly
every military base in the United States faces
environmental contamination of some form or another. Older
military bases are especially threatened by environmental
contamination due to the fact that the military did not
need to abide by environmental regulations. Thus, toxins
can oftentimes be found buried in the ground or seeping
into nearby waterways. As part of a comprehensive study
45 Lynch, Schlossberg and Bopf 52.
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performed by the Department of Defense and the
Environmental Protection Agency, a total of 94
installations were placed on the EPA's National Priority
List and another seven were proposed for the listing. In
all, 1800 installations feature some degree of
contamination and nearly 19,000 sites at those 1800
installations require some level of cleanup.46 In addition
to the normal chemicals and pollutants found in many
contaminated sites throughout America, there are pollution
problems that are unique to military bases. The two most
common pollutants are unexploded ordinances and chemical
explosives. Removing such pollutants is both difficult
because of their sensitive nature and costly because of the
equipment that is necessary for their removal. 47
According to federal law, the Department of Defense is
responsible for cleaning up environmental contamination
before the property can be transferred to the Local Reuse
Authority or private individuals. As already mentioned,
this is no small task. The process requires both great
amounts of time and money. In California alone, it is
46 Charles Bartsch, "Land Use and Military Base Re-use: Environmental
Issues," Best Practices in Defense Conversion: A Practitioner's Guide
to Successful Strategies and Programs, (Washington D.C.: National
Council for Urban Economic Development, 1995): 62.
n Bartsch 63.
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estimated that at the current rate of cleanup expenditures,
the cleanup process will take at least 25 to 30 years to
complete. 48 As already stated, the promptness of the
response for the need to develop and implement a reuse
strategy is critical to the success of the effort. It is
quite evident that an additional 25 to 3D-year delay will
only hamper reuse efforts. Such a hold up prevents new
tenants from moving onto the base. Thus, it would only
seem natural that the possible new tenants at the base
would look elsewhere to establish their business if they
could not secure the property within a short period of
time. It is critical, therefore, for the federal
government to make cleanup funds available posthaste. As
stated in the work entitled Defense Conversion In
California: Economies In 'Transition, lithe successful
cleanup and reuse of the nation's closing bases will remain
in jeopardy unless the federal government makes adequate
cleanup funding available in a timely manner". 49
William Waddell also notes the necessity of
eliminating red tape and paperwork. According to Waddell's
48 "Defense Conversion in California: Economies in Transition," The
California Defense Conversion Coucnil, February 1996: 52.
49 "Defense Conversion in California: Economies in Transition" 52.
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research, on average, four out of every ten dollars spent
by the Department of Defense are expended on paperwork. 50
Obviously, if 40 percent of the money allocated for defense
conversion is sunk into paperwork, that means less money
out of an already small amount, is actually used to support
the conversion effort. Clearly, this is a detriment to the
reuse process.
In his aforementioned essay, Waddell also notes a
fourth important element that is related to the success of
individual conversion efforts. This factor is the ability
of the reuse plan to create "an impact in the short-run". 51
According to Waddell, a good reuse strategy will produce
positive results in the short-term as well as the long-
term.
Producing short-term benefits provides the Local Reuse
Authority with two positive boons. First, much needed jobs
are created. When a military base is closed, job losses
are substantial. Some estimates state that ten civilian
defense dependent jobs are lost for every one military
position that is eliminated. 52 There is no doubt that such
50 Waddell 4.
51 Waddell 4.
52 Kitfield 32.
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a ratio can devastate a community. The ability of the
Local Reuse Authority to attract new businesses and jobs to
the former military site will help to lessen the economic
impact of the closure.
Another major benefit of producing positive short-term
results is that the community affected by the closure will
most likely begin to support the reuse strategy with
greater enthusiasm. For example, as will be seen later,
officials at FORA have gained the support of a wide variety
of organizations from business groups to homeless providers
to certain environmental groups, all because it made a
conscious effort to include these organizations in the
planning effort. Skepticism regarding the reuse plan will
most likely be high in the communities that are affected by
the base closure. In his essay entitled "Managing
Community Dynamics During A Period of Defense Downsizing,"
Roy Green simply states "use early successful project and
program demonstrations to remove skepticism".53 Fear,
anxiety, and doubt are powerful forces that play a role in
the defense conversion process. The one sure way to remove
53 Roy E. Green, UManaging Community Dynamics During Periods of Defense
Downsizing: A Synopsis of the Expert's Advice," Best Practices in
Defense Conversion: A Practitioner's Guide to Successful Strategies
and Programs, ed. Karl F. Seidman, (Washington D.C.: National Coucnil
for Urban Economic Development, 1995): 182.
51
these apprehensions before they fester is to promote the
early successes of the reuse effort and to continue to
build upon these achievements.
Community involvement is a factor that is critical in
determining how successful a particular reuse policy will
be. Nearly every credible academic work regarding military
base reuse policy, sights community involvement as one of
the most critical factors involved in developing a
successful reuse plan. This is due to the fact that
numerous groups within the community are affected by the
base closure, including the workers who were formerly
employed, the base, companies that depended on the base for
business, and the residents of the communities that
surround the base. As John LYnch, Lynn Kusy and Patrick
O'Brien note in their work entitled "Community Organization
for Base Reuse," it is essential to begin consensus
building within the community in the early stages of the
reuse effor .54 Involving citizens affected by the closure
early 0 in the process helps prevent skepticism by
allowing members of the community to feel as though they
54 John Lynch, Lynn Kusy, and Patrick O'Brien, uCommunity Organizations
for Base Reuse," Best Practices in Defense Conversion: A
Practitioner's Guide to Successful Strategies and Programs, ed. Karl F.
Seidman, (Washington D.C.: National Council for Urban Economic
Development, 1995): 27.
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are participating in the process. It also allows various
groups affected by the closure to express viewpoints that
might not necessarily be expressed if politicians and local
business leaders dominated the process. For instance, in
1996, the East Bay Conversion and Reinvestment Commission
authored a book entitled Defense Conversion: A Road Map for
Communities. The Commission clearly views the closure of
military bases as a chance to promote economic development
that includes disenfranchised members of the affected
communities. One of these groups is the minority business
owner. It is no secret that minority bus~nesses around the
nation are searching for more and more opportunities to be
included in the local, state, and national economies.
Including these business owners as an integral part of the
conversion effort would grant them the opportunities they
have been seeking. 55
One final factor that is critical in developing a
successful reuse plan is timing. The success of every
aspect of the base reuse process depends on timing, from
establishing the Local Reuse Authority to applying for
55 ~Equal Access To Conversion Opportunities," Defense Conversion: A
Road Map For Communities, (California: East Bay Conversion and
Reinvestment Commission, 1996): 187-88.
53
state and federal grants to acquiring base property. In
their book entitled California Military Base Closures, Dr.
Charlene Wear Simmons, Dr. Kenneth W. umbach, and Roger
Durnstan contrast four bases within the State of California
to demonstrate the need to develop a conversion plan as
quickly as possible. The first two bases discussed by the
authors are Hamilton Army Airfield and George Air Force
Base. In both of these cases, the military facilities were
closed before any attempt was made to develop a community
consensus plan. As a result of these unwise decisions, the
authors note that IIHamilton has been sitting essentially
unused since 1975 and local jurisdictions are currently
involved in contentious lawsuits about the disposition of
George Air Force Base n • 56
In contrast to the two aforementioned cases, the
citizens affected by the Benicia Army Arsenal and the
Sacramento Army Depot acted quickly upon notification that
these two bases were going to close. As a result of the
efforts of the citizens affected by these two base
closures, the bases are well on their way to becoming
56 Charlene Wear Simmons, Roger Dunstan and Kenneth W. Umbach,
California Military Base Closures, (Sacramento: California Research
Bureau, 1993): 13.
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healthy parts of the local economy. This is especially
true for the Benicia Army Arsenal. The Local Reuse
Authority's plan has already created 5,700 civilian jobs to
replace the 2,321 military and civilian jobs that existed
when the base was still in operation. 57 The Sacramento Army
Depot's Reuse Authority brought 5,000 well-paying jobs to
the base by attracting Packard Bell. One reason Packard
Bell was attracted to the location was because the City of
Sacramento designated the site as an enterprise zone, which
meant business taxes were eliminated. The City also
guaranteed Packard Bell $26 million for construction of the
plant and infrastructure improvements. The investment
turned out to be very wise. The 5,000 new jobs created are
far more than the 700 jobs that would have been created if
the City had built a prison on the site. The 5,000 jobs
also represent an increase of 2,000 jobs over the number of
civilians employed when the base was still in operation. 58
Timing is also an element that is consistent
throughout all of the other factors that are critical for
base reuse. As noted, political leaders must demonstrate
57 Simmons, Dunstan and Umbach 13.
58 Cleaning Up After The Cold War, (Washington D.C.: International
City/County Management Association, 1996) 35-37.
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support for the development of a reuse plan immediately
upon notification of the base closure. Failure to act in a
timely manner can result in delays that will harm future
attempts at reuse or may prevent reuse altogether, such as
in the case of Hamilton Army Airfield. Timeliness is also
critical in terms of funding, property transfer,
environmental cleanup, and community consensus building.
In his edited volume entitled Best Practices in
Defense Conversion, Karl F. Seidman brings together 26
different experts on the military base closure and reuse
process. These experts speak on a variety of issues, but
they all agree on two points. First, as Roy Green notes,
"defense conversion plans require significant amounts of
development time".59 Due to this fact, all of the authors
agree that the earlier you begin the reuse process, the
better off you will be in the short and long runs. GO If you
do not begin the reuse process immediately, chances are
that your efforts will not be as successful as you had
planned.
It is apparent from the literature currently available
on the subject of defense conversion that successful
59 Roy E. Green 182.
60 Roy E. Green 182.
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conversion is the result of various factors. Over the
final four sections of this work, I shall study two
conversion efforts at former military bases. I will first
present how I chose these two bases. I will then discuss
what factors regarding the reuse efforts I will study. I
will then go into how the two Local Reuse Authorities
conducted their reuse efforts, paying particular attention
to the critical factors that were previously mentioned as
being necessary to a successful reuse effort. Finally, I
will present suggestions for how the reuse process at the
local, state, and federal level can be improved.
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III. METHODOLOGY
There are several methods that can be used to
scrutinize the success or failure rates of defense
conversion efforts. I decided to employ a two-base study.
The two military bases I will concentrate on are Fort Ord
in California and the Philadelphia Naval Shipyard in
Pennsylvania. There are several reasons why I have chosen
these two sites over others •. First, both are fairly well-
known cases, especially the Naval Yard, and both have
played an important role in their communities. As such,
they have received substantial media coverage and there are
significant volumes of public accounts of the conversion
planning process
A second important factor in choosing these two cases
is that the approach taken by local and state officials to
bring about conversion is quite different. As can be
recalled from the previous' chapter, the conversion effort
at Fort Ord started almost immediately upon notification
that BRAC intended to shutdown the base'S operations.
Philadelphia, on the other hand, was locked in a fervent
effort by federal, state and local officials to keep the
Shipyard open for naval business. It took the City longer
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to create a conversion plan than it did for the area
commission for conversion at Fort Ord. This delay meant
that a plan was not in place when the actual day of closing
arrived. Consequently, local, state and federal money was
not available immediately for conversion purposes, as it
was at Fort Ord. Finally, Fort Ord is generally recognized
as a conversion success. The final outcome is still not
apparent for the Naval Shipyard.
A third consideration in choosing these two bases is
that they are fairly comparable in size. Therefore, both
conversion attempts should have similar goals in so far as
the number of jobs they need to create to compensate for
the displacement of workers.
My final consideration in choosing to study two bases
is time. Because of the limited amount of time that I have
to perform research and produce results, studying a broad
array of bases and/or industries scattered among many
states is impossible. By limiting the case studies to two,
I can provide a richer analysis within my time frame.
The method by which I compared and contrasted these
two bases is twofold. First, I gathered and studied
newspaper articles and reports, as well as official reports
by conversion task forces, state agencies, and academics.
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Second, I conducted both a telephone and a written survey
with local and state officials involved in the projects,
including program managers. Two of these interviews were
conducted over the phone and lasted approximately 45
minutes each. The other interviews were written interviews
consisting of 10 to 15 questions. unfortunately, for
various reasons, many of the major participants in the two
reuse processes were unable to participate in the surveys.
The questions centered around the critical factors
involved in a successful reuse strategy, as noted in the
previous section. The range of issues discussed included
the timeliness of the development of the reuse strategy,
funding sources for the reuse effort, amounts of funding,
the goals of the project and how these goals were
developed, how success is measured, what types of short-
term successes have occurred, how active local citizens and
organizations have been in the process, how the health of
the local, state, and national economies has affected the
process, and how the key participants view the future of
the reuse efforts.
In the end run, the aforementioned issues and
questions surrounding them serve to answer the overarching
question of whether or not my original hypothesis is
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correct. The answers to these questions also prove the
basis for determining whether or not the conversion efforts
at Fort Ord and the Philadelphia Naval Shipyard will be
successful.
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IV. FORT ORD
In 1917, Fort Ord began serving as the headquarters
for the United States Seventh Infantry Division. Fort Ord
was the largest employer on the Monterey Peninsula, for
nearly 75 years. In 1990, the Base Realignment and Closure
Commission announced that the closure process of Fort Ord
would begin in 1991.
As can be imagined, the aforementioned news was
devastating to the residents of Monterey. Fort Ord housed
15,000 troops, 15,000 military dependents, and supplied
10,000 civilian jobs. In terms of a percentage, Fort Ord
supplied 20 percent of the jobs in Monterey County.
Because Fort Ord was so critical to the Monterey
economy, government and business officials, as well as area
residents, made efforts to keep the Army base operational.
However, once the citizens of Monterey County realized that
the closure was inevitable, they decided to focus their
efforts on a reuse strategy. This was not easy, however.
Several hurdles stood in their way. First, eight local
government units bordered Fort Ord. That meant eight
entities had jurisdiction over the reuse effort. This fact
provided some trying times for the reuse effort. In 1992,
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the five most affected communities around Fort Ord began
working together to develop a reuse strategy.
Unfortunately, if only five governmental entities were
working together, that meant three other jurisdictions were
left out of the mix. In his essay entitled "Local
Communities And Defense Conversion," Terry Gillan notes
that this system led to "years of turf battles among local
governmental entities on the Monterey peninsula".61
Fortunately, California State Senator Henry Mellow of
the Monterey area exhibited the strong leadership noted
earlier as necessary for a successful conversion effort.
In May of 1994, as a result of Senator Mellow's leadership,
the California State Senate and Assembly passed legislation
that was signed by the Governor creating the Fort Ord Reuse
Authority (FORA). FORA has been described as a
"specialized local government formed at the state level
with broad powers to make land-use decisions generally
reserved for local governments". 62 Thirteen people comprise
FORA's governing board. These members represent the eight
61 Terry Gillen, uLocal Communities and Defense Conversion,"~
Practices in Defense Conversion: A Practitioner's Guide to Successful
Strategies and Programs, ed. Karl F. Seidman (Washington D.C.:
National Council for Urban Economic Development, 1995) 157.
62 Gillen 157.
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cities affected by Fort Ord, as well as Monterey County.
FORA is charged with developing a community reuse plan and
has the power to approve projects within the 28,000 acre
site and to levy taxes to pay for the public facilities at
Fort Ord. Senator Mellow also fought hard for the passage
of three other Senate Bills. Senate Bill 80 allows
"projects that don't intensify land use to be developed
without their own individual environmental impact
reports".63 Senate Bill 81 "clarifies the authority of the
Fort Ord Reuse Authority to build public works
facilities".64 Finally, Senate Bill 1036 "allows
redevelopment funds to be used to finance facilities such
as roads and sewers for the University of California and
California State University campuses at Fort Ord."
Previously, these funds could not be used for such
purposes. 65 The California State Senate went on to accept
each of these bills.
Senator Mellow's foresight has dramatically turned
around what would surely have been bleak prospects for the
63 Jake Henshaw, no title, Garnett News Service, 17 April 1995: 1.
http://nrstglp •djnr. comlcgi-bin/DJI...ight=on&:DocType=TextOnly&:View=Viewl
64 Kenneth J. Garcia, "Coastal Panel Ok's Plan for Fort Ord Uses I
Parks, homes, businesses to replace Army base," San Francisco
Chronicle, 18 March 1994: Al.
http://nrstglp •comlcgi-bin/DJI...ight=on&:DocType=TextOnly&:View=View7
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former Army base. While debates continue regarding certain
issues such as the environment, the various governmental
entities affected by the base have resolved their major
differences and continue to work together for the common
good of the community. 66
Initial disputes over jurisdiction were not the only
problem the Monterey County area faced with the closure of
Fort Ord. Fort Ord also had to deal with a massive loss of
population and jobs. When all was said and done, Monterey
County had lost nine percent of its population and 12
percent of its job base. The move also left 10,000 vacant
housing units. 67 Due to the great population decline,
Monterey County schools laid off "a record number of
teachers" .68 And, Monterey suffered from a 16.1 percent
unemploYment rate. It was stated earlier in this work that
base closures could be particularly devastating when the
base is the main employer in the region. Clearly, these
statistics demonstrate this fact. Unfortunately for
Monterey, the base closing process at Fort Ord was
66 Michael Houlemard, Written interview, 17 April 2000.
67 Esther Schrader, "Future Of Fort Ord Base Stalled By Lack Of A Plan,"
Portland Oregonian, 7 February 1993: D7. http://nrstg1p.djnr.com/cgi-
bin!DJI...ight=on&:DocType=TextOnly&:View=View1
68 Jim Specht, "Farr Lobbies Clinton For Language Institute," Gannett
News Service, 10 March 1993: 1-2. http://nrstg1p.djnr.com/cgi-
bin!DJI...ight=on&:DocType=TextOnly&:View=View1.
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occurring at a time when the national economy was just
beginning to recover from a recession and the State of
California was suffering from a severe recession.
To the credit of local government leaders, these
aforementioned facts did not deter them from developing a
reuse strategy. The Fort Ord Reuse Group drew up the
initial reuse game plan. Despite the fact that this
organization was controversial in nature, it was able to
propose a plan that received support from the California
State Coastal Commission and the California State
Legislature. The plan laid the initial groundwork to turn
the base into a sprawling array of parks, commercial and
residential complexes, research facilities, and a new
\
university campus. 69
FORG also struck a major deal with the United States
Army. As part of the accord, the Army agreed not to
"dispose of any land parcel until the site's cleanup has
been approved by the Environmental Protection Agency". 70
Obviously, this provision means that numerous parts of the
base could not be turned over for several years. Such an
agreement could have proven to be a burden on the reuse
69 Kenneth J. Garcia Ai.
70 Kenneth J. Garcia Ai.
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effort. However, this stipulation also prevented the Ar.my
from dumping the cost of the cleanup onto the backs of the
state and the eight localities involved.
Partly as a result of the Fort Ord Reuse Groupls hard
work and dedication, the for.mer military base has seen
dramatic economic improvement. In particular, FORGls
efforts have led to both a branch campus of California
State University and the establishment of a branch campus
of the Monterey Institute for International Study.
The Fort Ord Reuse Authority has picked up where FORG
left off. Since FORA was created by the State in 1994, it
has attracted 1,000 new jobs to the for.mer base, and the
Reuse Authority has no plans of stopping there. As part of
its long-ter.m strategy, FORA has plans to attract/create
15,000 more jobs, place 10,000 housing units on the market,
establish yet another college campus, and create 2,500,000
square feet of offices and light industry.71
Clearly, FORA has been successful in implementing its
plans for economic growth. It has also been successful in
another critical area necessary for developing a successful
reuse strategy. This area is the involvement of the
71 Michael Houlemard, written interview, 17 April 2000.
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community in the reuse process. While FORA's executive
board is comprised of local public officials, this in no
way implies that FORA does not value support from various
citizen and business groups. FORA has made a point of
working with disenfranchised groups such as the homeless
and minority business owners. As a result of FORA's
efforts, citizens of the area have been made to feel as
though they are part of the process. This fact can be seen
in three instances as recounted by Michael Houlemand.
First, at a March 2000 meeting, dozens of organizations,
ranging from concerned citizens to business owners, stated
their support for FORA's efforts to move forward with the
property transfers scheduled for the summer of 2000.
Second, several veterans' organizations have come forward
in support of FORA's reuse efforts. This is mainly due to ,
the fact that FORA has placed great emphasis on preserving
historical structures within its 28,000-acre jurisdiction.
FORA, along with the federal government, has also continued
to move ahead with plans to create a National Veteran's
Cemetery at the former base. Finally, the Environmental
Justice Network has endorsed FORA's efforts to "bring
opportunities to the minority business community and to
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secure property for light industrial development and
affordable housing".72
Along with local and state leadership, Monterey County
has also been blessed with dedicated federal leadership in
its current and former Congressmen. When reuse efforts
first began at Fort Ord, Leon Panetta was the Congressman
from Monterey. Representative Panetta was the first
federal official to seek funding to help move the Fort Ord
reuse project along. Panetta was instrumental in obtaining
hundreds-of-millions of dollars for reuse efforts. Panetta
is perhaps most well-known for the role he played in
establishing California State University's Monterey Bay
campus at the former Army base. In recognition of his hard
work and dedication in providing the University with
federal funding for construction, Representative Panetta
was awarded an honorary Doctorate from the University.
Panetta also successfully lobbied to ease demands made by
the Environmental Protection Agency that would have delayed
reuse efforts by several more years.
Panetta's successor, Congressman Sam Farr, took over
right where Panetta left off. As a State AssemblYman, Farr
was a big supporter of the reuse efforts at Ford Ord. As a
72 Michael Houlemard, written interview, 17 April 2000.
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Congressman, Farr continued his quest to obtain as much
financing as possible for the reuse attempt. Among the
funds Farr was able to obtain were $21 million to help
convert part of Fort Ord to a 1,300 acre college campus;
$15 million to California State University Monterey to
establish a course of study dedicated to the environment
and oceanography; $5 million for the creation of a branch
campus of the Monterey Institute for International Studies;
and $1 million to develop post-graduate studies at
California State University Monterey. Both of California's
United States Senators have been instrumental in the
passage of similar funding measur~s in the Senate.
Strong leadership, timeliness, the ability to obtain
funding for reuse initiatives, and the involvement of
community members in the reuse process are four elements
that have served to promote a successful reuse strategy at
Fort Ord. One final component that has furthered the reuse
effort at Fort Ord has been the ability of the various
agencies, both at the state and federal level, to work with
FORA. Several members of FORA have mentioned that the
Office of Economic Adjustment, the Economic Development
Administration (EDA), the Environmental Protection Agency
(EPA), the Department of Defense (DOD) and the United
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States Army have been helpful and cooperative in their
dealings with FORA. According to sources at FORA, the
aforementioned agencies have provided effective quality
technical assistance and have been generous in funding
reuse planning and infrastructure projects. According to
FORA staff members, the employees of the aforementioned
agencies have also been accessible to the Local Reuse
Authority and are willing to speak to FORA members at any
time. 73
While the reuse effort that is ongoing at Fort Ord
displays many of the positive characteristics necessary for
the implementation of a successful reuse plan, it also
suffers from several of the negative characteristics that
can delay or prevent the implementation of a successful
reuse strategy. One problem that the Fort Ord reuse
project has suffered from is the inability of FORA and
certain governmental agencies to work together. In
particular, FORA has had problems dealing with the united
States Department of Education and the California
Environmental protection Agency. In regards to the u.s.
Department of Education, the problem lies in the
bureaucratic nature of the agency and the slow pace at
73 Michael Houlemard, Written interview, 17 April 2000.
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which it works. In the eyes of some individuals involved
in the process, the Department has been too slow in
transferring property it owns to FORA. Some also believe
that the Department has not fully analyzed the impact its
property transfer decisions have on the reuse effort. 74
The problems FORA is having with the u.S. Department
of Education are minor compared to the difficulty it has
working with the California Environmental Protection
Agency. Like many bases around the nation, Fort Ord
suffers from environmental contamination. In fact, the
United States Environmental Protection Agency placed Fort
Ord on the Superfund cleanup list. Fort Ord suffers from
soil and water contamination and unexploded ordinances.
The latter form of contamination is a particularly severe
and costly problem.
To expedite cleanup of the site, the United States
Army is working with both the United States and California
Environmental Protection Agencies. While FORA officials
acknowledge that they have a positive working relationship
with the U.S. EPA, the ties between FORA and the California
74 Anonymous, Written interview, 14 April 2000.
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EPA are strained. 75 There are some individuals who feel as
though the California EPA has chosen to focus more on their
regulatory responsibilities and police powers rather than
on trying to work with the Army and FORA to produce clean
parcels of land that will be available for reuse. 76 As one
individual stated when referring to the cleanup process,
lithe rules of the game seem to change on a regular basis". 77
As a result of the aforementioned organizations' inability
to work together, property transfer has been delayed
several years, and thus the reuse strategy's timetable has
been set back several years. The potential result of such
a delay is that businesses that might have wished to
acquire the property are forced to look elsewhere.
AS mentioned, FORA'S inability to work with the United
States Department of Education and the California EPA has
caused delays in the transfer of former base property.
Property transfers have also been delayed due to the
actions of the Department of Justice and the United states
Army. Originally, major transfers of former base property
were to begin in the Spring of 1999. However, the United
75 Anonymous, Written interview, 3 April 2000.
76 Anonymous, Written interview, 3 April 2000.
77 Anonymous, Written interview, 3 April 2000.
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States Department of Justice in conjunction with the united
States Army has voluntarily decided to perform Remedial
Investigations and Feasibility Studies for pending Fort Ord
property transfers. The reason for the studies is to
ensure that the property being transferred is land that the
Army will not need in future years and is land free from
environmental contamination. In other words, the studies
are designed to protect the u.S. government.
Unfortunately, these studies will take anywhere from one to
five years to complete. As a result, reuse plans will be
delayed even farther. Property transfers will not occur
until sometime between the summer of 2000 and 2005. In a
process where timeliness is critical, this certainly
represents a setback for the reuse effort at Fort Ord.
Fort Ord's ordeal with the current property transfer system
demonstrates the need for reforms to the system. Suggested
changes will be made in the final chapter of this paper.
The reuse effort has also suffered from the inability
of FORA to attract environmental groups to the cause. The
Environmental Justice Network has supported FORA's efforts.
However, other more well-known groups, such as the Sierra
Club, have fought FORA tooth and nail. Environmental
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groups have even gone as far as trying to use the court
system to block reuse efforts.
Environmental groups appear to have one main
complaint; development is too intense. In the rush to
bring forth economic development, some in the environmental
community feel as though FORA has degraded the
surroundings. According to these environmental groups, the
intense rate of development has led to the heavy taxation
of the area's natural resources.
It is easy to see that continual discontent on the
part of local environmental groups could further delay the
Reuse Authority's conversion efforts. Therefore, in the
name of community involvement, which has already been
demonstrated to have an impact on the reuse process, it
might be wise for FORA to meet with these environmental
groups and discuss their concerns. such a gesture on the
part of FORA will hopefully make the environmental groups
feel as though they are part of the process. Such
cooperation will also, hopefully, prevent further delays in
the implementation of the reuse strategy.
Despite the various problems that have hampered the
reuse effort, Fort Ord has faired much better than many
other former military bases. As already mentioned,
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California State university established a campus on the
former base. Currently, the college has 600 students.
However, it has plans to have 25,000 students somewhere
between 2015 and 2025. The school also employs over 3,000
workers. The University of California also developed a
research park on the site of the former base. The former
base'S golf course has been turned into a professional
course, and will host events sponsored by the Professional
Golf Association (PGA). An agricultural center has also
been established on the base. In terms of industry,
several light industrial companies have established plants
at Fort Ord. Retail businesses are also opening up shop at
the former base. Fort Ord even has its own theme park. By
1994, over 3,500 acres of land had been set aside for
private development. In addition, former base housing is
now being used as a private housing development, as well as
homes for the homeless. And, more than 7,000 acres of land
have been set aside for wilderness trails and a wildlife
refuge. Other options are also being investigated, such as
having a cruise-ship pier, resort hotels, and an 01ympic-
training center.
Fort Ord's situation only seems to be getting better.
As of April 1999, 40 percent of the jobs that had been lost
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as a result of the base closure had been recovered. And,
those involved with the project continue to press onward
with newer and bigger ideas. Because of the dedicated work
of those involved with the project, Fort Ord was designated
a national model for conversion in 1993 by then Secretary
of Defense Les Aspin. The work that continues today will
ensure that Fort Ord remains just such an example.
Fort Ord provides a good example of how the factors
mentioned early on in this work affect reuse efforts. The
positive results that have been generated, such as job
creation and community-wide support for the plan, are the
result, at least in part, of the fact that local and state
officials began reuse planning in a timely manner and
included various groups in the planning process. The
problem areas involved in the Fort Ord reuse effort, namely
the inability of FORA to obtain the base property, have
resulted from the inability of some of the government
agencies to cooperate with each other. Similar points will
be evident in the next section regarding the Naval Yard.
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v. THE PHILADELPHIA NAVAL SHIPYARD
In 1805, the Philadelphia Naval Shipyard was opened
for business. Over the next 190 years this area landmark
would undergo some substantial changes and see its share of
good and bad times. In 1995, the Shipyard was officially
closed after the federal government's acceptance of the
BRAC commission's report, which stated that the Shipyard's
services were no longer necessary to the united State's
military.
As already mentioned the Philadelphia Naval Shipyard
served the needs of the united States' Navy for nearly 200
years. It all began in 1801 when the well-known
shipbuilder Joshua Humphreys sold his property on Federal
Street to the national government. Although the Jefferson
Administration attempted to thwart the deal and close the
Shipyard, it was unsuccessful. For the next 60 years, the
Shipyard played an active role in the Philadelphia economy.
In the early 1860's, in order to meet changing needs and to
satisfy the extremely powerful Pennsylvania Railroad
Company, the Navy deeded the property to the railroad in
exchange for an island at the end of Broad Street.
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Unfortunately for the Navy, the property had a
continual problem with flooding. Despite this issue, a new
shipyard was built on the property between 1868 and 1875.
Over the next 70 years, the Navy continued to expand the
new site. In the 1940's, during the heyday of world War
II, the Shipyard saw its greatest growth. By 1945, two dry
docks, each 1,092 feet, were built to service the United
States' aircraft carriers. These dry docks remain two of
the largest in the world. with the completion of the
construction in 1945, the official name of the Shipyard
became the Philadelphia Naval Shipyard and Naval Base. 78
Until the early 1990's, the Yard served the many needs
of the Navy. Between 1865 and 1995, over 60 battleships,
cruisers, and aircraft carriers were built at the Yard. In
addition to this number, thousands of other vessels were
repaired, converted or outfitted in the industrial complex.
During its 190 years of operation, the Philadelphia Naval
Shipyard was also known for its aircraft construction,
general manufacturing, and the development of new
materials, methods, and machinery. For instance, the
78 Walter F. Naedele, "Presentations reconstruct histo~ of Naval Yard,"
Philadelphia Inquirer, 11 April 1999: Dl.
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workers at the Shipyard developed the first seaplane. 79
Despite its accomplishments, however, the Yard faced bleak
prospects due to the end of the Cold War.
In 1991, the Base Realignment and Closure commission
put forth its recommendation that the majority of the naval
operations performed at the Yard be closed. On September
13, 1995, the remaining workers at the Yard, which numbered
roughly 1,600, completed their work on the overhaul of the
USS John F. Kennedy. This was their final project.
Despite the vehement objections of several politicians,
including Pennsylvania Senator Arlan Spector, Congressman
Curt Weldon of Delaware County, and Philadelphia Mayor Ed
Rendell, the Shipyard was officially closed on September
J
17, 1996. On that day, Captain Jon C. Bergner, the Yard's
last commander, signed the final entry into the Yard's
historic 195-year old log, "Secured the watch.
Philadelphia Naval Shipyard is closed. No further entries
in this log". 80
The initial reaction of the residents, business
owners, and political officials in and around Philadelphia
79 Community Reuse Plan, (Philadelphia: The Philadelphia Office of
Defense Conversion, 1994) 1.
80 Henry J. Holcomb, uNaval Shipyard closes its log after 195 years,"
Philadelphia Inquirer, 28 September 1996: Al.
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to the news of the closing of the Naval Shipyard was very
similar to the reaction of most people affected by base
closures. At first, there was denial, followed by a
gradual realization that the base was going to close, as in
the case of Fort Ord. And, like most politicians from
communities affected by base closures, the public officials
from Philadelphia and the surrounding areas decided to
fight BRAe's decision. Unfortunately for the citizens of
Philadelphia, no time was spent developing a contingency
plan. Efforts were focused solely on preventing the
closure.
As stated earlier, most plans that focus entirely on
preventing a base from closing, fail. Philadelphia's case
was no exception. Despite fervent protests on the part of
local, state, and federal officials, as well as several
legal challenges, the base was eventually closed. Two
negative consequences developed as a result of the public
official's refusal to accept the base closures. First, the
development of a reuse plan was delayed. As mentioned
before, it was not until Ed Rendell became Mayor in 1992,
that the leadership necessary for the development and
implementation of a successful reuse strategy was present.
As a result of a lack of leadership, a preliminary reuse
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plan was not developed until 1994, three years after BRAC
announced that the base would be closing.
Second, as a result of the public officials' head-on
confrontation with the Navy over the closure decision, the
relationship between the Navy and the city became severely
strained. Apparently, the Navy is still upset over the
strategy the City employed to keep the base open i.e., the
lawsuits. 81 As a result of this strain, negotiations
between the Navy and the City over items such as property
disposal have been less than productive. In fact, it was
not until the beginning of 2000, nine years after the base
was scheduled to close, that the two sides actually came to
the point in their negotiations that property transfer was
possible. Clearly, prolonged periods of time such as this
only serve to set the reuse process back even further.
Several negative consequences have arisen as a result
of the fact that property transfers have been delayed.
First, the ability to attract long-ter.m tenants has been
hampered. A critical aspect of long-term planning is the
ability to sign contracts with businesses extending over a
long time. The benefit of having long-term tenants is
81 Anonymous, Written interview, 20 January 2000.
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stability. Unfortunately, until the City is actually able
to obtain the land, only short-ter.m lease agreements can be
made.
Second, repairs to and demolition of existing
structures is impossible because the City does not
currently own the land. At minimum, every building within
the naval complex is in need of repair, and many cannot be
salvaged. It has been estimated that it will cost around
$10,000,000 to make the necessary repairs and demolish
those buildings that are unsalvageable. 82 And, of course,
there is the time factor. Overhauling thousands of
buildings is a process that will take decades to complete.
The earlier the City can start these initiatives, the
earlier it can finish the process. Therefore, it is
critical that the transfer of property occurs as soon as
possible.
Delays in the transfer of property have also occurred
due to enviromnental contamination. With over a century of
continuous industrial use, there are numerous enviromnental
problems, such as the presence of lead-based paint, the
accumulation of solid wastes, and the presence of
82 Conununity Reuse Plan 67.
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underground storage tanks that have begun to leak, that
present high costs and years of developmental delay.
Currently, the cost of cleanup totals over $100,000,000 and
the process of cleanup will continue well past the year
2000. 83 The good news for the City of Philadelphia is that
the Navy is responsible for the cost of the cleanup.
A second environmental problem that the reuse effort
faces is noise. unfortunately, sections of the base lie
directly under the flight paths that planes follow to land
at Philadelphia International Airport. According to
regulations set by the United States Department of Housing
and Urban Development, any area hoping to develop
residential buildings or recreational facilities, such as
parks, can have an ambient day-night noise level of no more
then 65 decibels. The sections of League Island that lie
directly under the planes flight path have a noise level of
anywhere from 64.7 to 72 dBA. 84 As a result, this area is
only good for industrial use, and cannot serve recreational
or entertainment-like functions. 8s
83 Conununity Reuse Plan 67.
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Despite the early obstacles and those hurdles that
continue to be in the way, many positive elements are in
place in regards to the re~e effort at the for.mer Naval
Shipyard. First, officials at all levels of the government
have exhibited the leadership qualities that are necessary
for a successful reuse effort. Nowhere is this more
apparent than at the City level. After being installed as
Mayor, Ed Rendell took the bull by the horns. Although he
fought to keep the Shipyard opened, he also realized the
need to develop a contingency plan. His foresight and
willingness to deal with this tough issue separated him
from the previous administration, as well as the state and
federal officials who were not committed to developing a
reuse plan.
In order to deal with the closing of the Shipyard and
the need to develop a reuse plan, Mayor Rendell established
a 32-member panel in 1993 that was named "The Mayor's
Commission on Defense Conversion." It was realized by
these 32 individuals that the City of Philadelphia would
have the opportunity to transfor.m the soon-to-be for.mer
Naval Yard into a state-of-the-art industrial center.
In September 1994, a little over one year after it was
for.med, the Commission accepted and published a plan
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developed by the Philadelphia Office of Defense Conversion
to reuse the Yard. It is the continuing goal of both the
Commission and the Philadelphia Industrial Development
Corporation (PIDC), which runs the day-to-day operations at
the Yard, to see four types of businesses develop. The
first is traditional manufacturing firms. The second type
of enterprise the reuse team hopes to attract is businesses
associated with research and development activities. The
third kind of company that is being sought after is start-
up companies, especially those that will service the
manufacturing and R&D companies. Finally, the Commission
and the PIDC are seeking commercial and recreational
services.
Within the Shipyard complex, there are four areas that
should prove ripe for the type of development the City
would like to see occur. The first of these areas is the
Shipyard itself. This zone contains the island's five dry-
docks, two of which will be used by Norwegian shipbuilding
giant Kvaerner, as well as the heavy industrial equipment
and machinery that will prove useful in attracting private
shipbuilding firms. The area will also serve as a focal
point for other manufacturing and heavy industrial
businesses that the City hopes to attract.
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The second zone marked for development is the League
Island Center. According to the plan developed by the
Mayor's Commission On Defense Conversion, this area will be
"the functional and symbolic heart of the development" (5).
Due to the large number of buildings that are available for
reuse, the Commission foresees this area as a home of
administrative and educational organizations, convenience
,
retail, entertainment and service activities, and R&D and
light industrial firms. There is also room for expansion
of existing buildings and erection of new structures.
The third area marked for development is the Girard
Point Industrial Park. This section is separated from the
other three developmental zones by a reserve basin and thus
is more suitable for the development of large warehouses
and distribution facilities that would be nearly impossible
to construct in any of the other three zones. It can also
serve as a site for heavy manufacturing activities, if
necessary. 86
The final developmental zone defined by the Commission
is the East End Commerce Park. According to the
Commission, the future success of the Shipyard depends on
86 Community Reuse Plan 5.
two major principles, diversity and flexibility. The East
End Commerce Park provides the Commission and PIOC with the
latter variable. With over 400 acres of undeveloped land,
this area presents numerous possibilities. The idea of
using this tract as a specialized ship-to-rail interchange
currently dominates the debate over what to do with the
East End Commerce Park. 87
State and federal politicians have also taken
leadership roles in order to help the reuse efforts. The
Ridge Administration helped negotiate a major deal with the
Kvaerner Shipbuilding Company that will ensure Kvaerner
builds at least three ships at the former Naval Shipyard.
Federal officials such as Representatives Curt Weldon and
Rob Andrews have helped solidify funding for the reuse
effort. For instance, the u.S. Department of Defense
supplied the City with $50 million, which helped to
establish the Philadelphia Naval Complex Economic
Conversion Fund. This fund has provided money for
improvements in the base's infrastructure system and for
further development of the reuse plan.
A second factor that had positive effects on the reuse
effort was the makeup of the Mayor's Defense Conversion
87 Conununity Reuse Plan 5.
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Council. As stated earlier, it is vital for any conversion
council to represent the various organizations and
constituencies within the community/communities. Mayor
Rendell's panel certainly accomplished this goal. The 32-
member board, plus the special consultants to the Board,
represented a cross section of the city and its surrounding
area. Included on the Board were local, state and federal
politicians, local business leaders, union representatives,
environmental organizations, academic institutions, utility
services, and concerned community organizations. As a
result of the inclusion of these various groups in the
reuse process, support for the plan has been widespread.
This is due to the fact that the concerns of these various
groups are either addressed within the plan itself or are
being addressed by the Philadelphia Industrial Development
Corporation, the organization that does theday-to-day work
involved in implementing the reuse strategy.
A third factor that has assisted Philadelphia and its
attempt to implement a reuse strategy has been the ability
of the various government agencies involved in the process
to work together with the Philadelphia Industrial
Development Corporation. Numerous agencies are involved in
the reuse effort being conducted at the Shipyard. These
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agencies are the Philadelphia Department of Commerce, the
Philadelphia Police and Fire Departments, the Philadelphia
Department of Licensing and Inspection, the City Planning
Commission, the Pennsylvania Department of Community and
Economic Development, the federal office of Economic
Development, and the Economic Development Administration.
According to John Grady, Senior Vice President of the
Philadelphia Industrial Development Organization, the
PIDC's dealings with all of these organizations have been
positive. There have been few, if any, jurisdictional
disputes. And, all of the agencies have been very
cooperative in assisting the reuse effort either through
funding, regulatory relief, or manpower. ss
The dedication and hard work of public officials and
governmental agencies to work together has the future
looking brighter for the former Philadelphia Naval
Shipyard. Immediately upon closure, the Philadelphia Naval
Shipyard was renamed the Philadelphia Naval Business
Center. Immediately upon taking over the day-to-day
operations of the Shipyard in 1996, the Philadelphia
Industrial Development Corporation began working with the
88 John Grady, Telephone interview, 20 January 2000.
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Navy to develop a plan to "use the area to create a variety
of new business and industrial enterprises over the next 30
years. 89
As part of Philadelphia's and Pennsylvania's attempt
to rebuild the Shipyard, negotiations were held among the
City of Philadelphia, the Commonwealth of Pennsylvania, and
Ger.man shipbuilding giant Meyer Werft, in 1995. The Ridge
Administration began negotiations with the company and a
deal appeared to be in the works. However, negotiations
stalled and eventually collapsed when it was realized that
the two sides were too far apart on their positions.
After the negotiations with Meyer Werft fell to the
wayside, governmental efforts doubled, especially on the
part of the Ridge Administration that took the blame for
the failure to strike a deal. Unfortunately, until the
latter half of 1997, only a few hundred jobs had been
replaced of the over 24,000 civilian jobs that were lost as
a result of the base closure. 9o The tide began to turn
in late 1997. It was in September of that year that an
announcement was made that the Norwegian shipbuilding giant
89 Henry J. Holcomb Al.
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Kvaerner would lease the Shipyard and build a commercial
shipping center. The preliminary deal that was for.mulated
by the governor of Pennsylvania, the mayor of Philadelphia,
and Kvaerner called for a $700 million private/public'
investment to transfor.m the old Navy Yard into a state-of-
the-art commercial shipbuilding center. 91 Initially,
Kvaerner invested $300 million of its own money, the state
provided $180 million for improvements to the Yard as well
as employee training, and $50 million was acquired from
federal grants (Gorenstein, 2). Due to the large
investment of funds, it was expected, of course, that
results, as measured in jobs, would be produced. At the
time, government officials felt as though somewhere around
1,000 jobs would be created that were directly linked to
the shipbuilding and another 5,000 or so jobs would be
generated among suppliers, transporters and other support
industries. 92 Of course, much depended on an actual
contract being signed and the approval of the funding by
the state legislature. The state legislature did pass an
aide bill, but not without some grave reservations. The
91 Nathan Gorenstein, "Pact to Reopen Shipyard is Signed," Philadelphia
Inquirer, 22 October 1997: Al.
92 Nathan Gorenstein Al.
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main fear on the part of many state legislators is that
another botched deal, such as in the case of Meyer Werft,
will cost the Commonwealth millions of dollars.
Nonetheless, the parties involved signed a contract. Over
the first three years, Kvaerner is to employ just over
1,000 workers and by 2003, it is to have three commercial
ships built at its Philadelphia facility. Kvaerner also
agreed to move its United States' headquarters to
Philadelphia, a move that will bring hundreds of more jobs
to the City. From the initial contact between Kvaerner and
state and city officials until early 1999, steady progress
was apparent despite minor setbacks such as environmental
contamination.
In spite of the seemingly bleak prospects for finding
a major permanent tenant for the former Naval Shipyard
after the Werft deal fell apart, the City did not give up.
As a result, a deal to bring a major shipbuilder to the
property has been struck. The continual hard work of the
PIDC and its ability to work with other government agencies
has also led to the solution of other potential problems.
For instance, shortly after it was announced that the
Shipyard would be closed, the Pennsylvania Historical
Preservation Office announced its plan to place 280
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buildings on the National Historic Register. Placement of
these buildings on the National Historic Register would
have made them unavailable for further usage as part of the
reuse effort. Fortunately, PIne was able to work with the
Preservation Office to significantly reduce these numbers
while, at the same time, still placing a number of
buildings on the list. The result was that hundreds of
buildings were freed up for reuse while, at the same time,
those in charge of the reuse effort were able to gain the
support of the local historic preservation societies
because of the officials' willingness to recognize the
importance of historic preservation.
ultimately, the success or failure of the reuse
efforts at the Shipyard will be judged by how many
businesses are attracted to the site and how many jobs are
created. In measuring the success of the effort so far,
the strategy seems to be on target. In addition to
Kvaerner, 30 other businesses have been attracted to the
site, and dozens more seem interested in the possibility of
moving to the former Shipyard. Some of the businesses are
service sector, restaurants and such. Vitetta
architectural firm has also set up shop on the old Navy
grounds. It left the bustle of Center City for the quiet
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and spaciousness of the old Marine barracks. 93 Educational
institutions, such as the Shipyard College that is run by
Drexel University and the community colleges of
philadelphia, Camden, and Delaware County, have also
established themselves at the Yard. A commitment to work
out of the Shipyard has also been made by Garvery Precision
Machine Company, which plans to build hydraulic machinery
for power plants. Potential businesses such as
cruise/travel agencies are also looking at the Navy Yard as
a potential home. The ultimate goal is to create over
17,000 jobs at the site. Nearly 10,000 of these jobs will
be in manufacturing and light industry. Over 6,000 jobs
will be office and research related. And, over 1,000 jobs
will be in the area of commercial service. 94
While the prospects for the Naval Shipyard look good,
several problems must be solved in order for the effort to
be a success. Among these concerns is the announcement by
Kvaerner in 1999 that it was ending its shipbuilding
industry. Just over four months after signing a contract
with several AFL-CIO affiliates stating the salaries and
benefits to be paid to the new workers, Kvaerner decided to
93 "New digs at old Navy Yard," Philadelphia Inquirer: Magazine.
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exit its shipbuilding industry, which was losing money, in
order to focus on its very profitable construction
enterprise. Currently, the company is looking to sell this
portion of its business to another shipbuilder. If it
cannot find a buyer for the Philadelphia yard, Kvaerner
promises to continue its operation as specified by the
contract. However, many state officials find little
comfort in this promise. Representative Victor Lescovitz
of western Pennsylvania wonders how the state will recover
its losses, "What good is building a shipyard if no one is
going to occupy it?". 95
There is also the concern of environmental cleanup and
the costs associated with refurbishing old buildings.
However, the chief concern still appears to be the property
transfer process. In the eyes of numerous individuals,
including Bill Hanshowsky of the PIDC, "many job-creating
opportunities have been lost due to the Navy's cumbersome
procedures II .96 The base problem appears to be the fact that
the negotiators sent by the Navy to work with the reuse
officials have little or no power to make deals with the
95 Susan Warner, "Kvaerner still seeks buyer for shipyard," Philadelphia
Inquirer, 1 September 1999: Hi.
96 Henry J. Holcomb, "City's still at sea on naval base," Philadelphia
Inquirer, 28 July 1997: 'Hi.
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reuse officials. Instead, the Navy's negotiators must
report back to the Navy, then go back to the reuse
officials and so on and so forth. Basically, these
negotiators serve as middlemen. While the Navy defends its
base closing procedures, there is no doubt that timing is a
critical factor in any conversion effort and delaying a
possible project would only seem to harm the reuse effort.
Therefore, a revamped property transfer system must be
developed. A discussion on this matter and recommendations
on how to change the system follow in the next section.
The bottom line is that the ability of the PIne and the
City to deal with these problems will go a long way towards
ensuring the reuse strategy implemented to deal with the
closing of the Shipyard will be successful.
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VI • RECOMMENDATIONS
Since local government entities have been and will
continue to be the focal point of the reuse process, I will
start with my recommendations as to how they can improve
the possibility of implementing a successful reuse plan.
As stated earlier, timeliness is an essential element in
the development of a successful reuse strategy. It appears
as though the most frequent response communities have to
base closures is denial. Oftentimes, as stated before,
military bases are one of the larger employers, if not the
largest employer, in the county or city where they are
located. When the decision to close the base is made
public, it is oftentimes hard for the local citizenry to
accept. As a result, the first action on the part of local
government officials is to protest the closure in hopes
that the decision will be reversed. While such a reaction
is understandable, it is usually not productive.
Instead of following a single-track approach,
communities should follow a dual-track approach. Under
such a system, local government officials, in conjunction
with state and federal officers, would continue to present
the case for maintaining military operations at the base.
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At the same time, a contingency plan would be developed
that would focus on converting the base to private sector
use. As the closure process moves farther along and it
becomes more and more evident that the BRAe decision will
be accepted, local governments should shift greater amounts
of their time and resources towards developing a successful
reuse plan. The communities surrounding Fort Ord used just
such a strategy. In 1991, area politicians and concerned
citizens waged an all out attack to keep the base opened.
However, as the closure process gradually moved along,
officials began the two-track approach. Organizations such
as FORG and FORA began developing plans for conversion.
According to FORA'S Executive Director, Michael Houlemand,
as it became more and more evident that the base was going
to close, less and less time was spent arguing for its
continued operation. All in all, Mr. Houlemand believes
that ten times more effort was placed into reuse then was
placed into attempting to keep the base open. 97 This is
completely opposite from the Naval Shipyard, where the
entire first two years were spent fighting the closure.
97 Michael Houlemard, written interview, 17 April 2000.
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Implementing a two-track approach appears to be the
most sensible strategy to pursue. Developing a reuse plan,
while continuing to oppose the closure, enables local
government entities to prevent a showdown between
themselves and the federal government; a situation in which
the local government{s) almost always lose. Such a
strategy also means that the reuse process will be fairly
far along when the base actually closes, so, hopefully,
economic activity will be present immediately when control
over the base's future is placed in the hands of the Local
Reuse Authority. Fort Ord was recommended for closure in
1991. However, official military operations did not cease
until 1996. Fortunately for the communities and residents
of the communities surrounding Fort Ord, reuse planning
began in 1992 and was firmly in place by the time the base
officially closed. The result of this foresight among
local government officials helped ensure that economic
activities, such as the opening of the two state
universities, were in place when the responsibility for the
base was turned over to FORA.
The Philadelphia Naval Shipyard demonstrates what
happens when a one-track approach is taken. While Fort Ord
was able to have major tenants, such as the universities,
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in place when the facility was closed, the Navy Yard was
not. In fact, as a result of Kvaerner's decision to leave
the shipbuilding industry, the Philadelphia reuse officials
still do not have a long-term major tenant for the
Shipyard.
Developing and implementing a reuse strategy in a
timely manner is just one way that local officials can work
to ensure a successful reuse effort. A second way that
local officials can work to ensure the development and
implementation of a successful reuse plan is to acquire as
much public input regarding the plan as possible and to
work towards ensuring that the benefits of the reuse
strategy reach as many citizens as possible. When a base
closes, many groups are affected. These groups include
former employees of the base and their families, businesses
who served the needs of the military staff at the former
base, area residents, the homeless and homeless service
providers, environmental groups, businesses that are
possibly looking to relocate at the base, housing
developers, and historical preservation societies. This
list probably only begins to scratch the surface. These
groups are numerous and each haa their own agendas.
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Ignoring anyone of these groups could have negative
effects.
To avoid problems that could delay the development and
implementation of the reuse strategies, local officials
must make the aforementioned groups and any other groups
that are affected by the reuse process, feel as though they
are important parts of the operation. There are several
ways in which this goal can be accomplished. First, every
Local Reuse Authority should hold well-publicized public
meetings. This step is merely commonsense. Support for a
reuse effort is impossible if the reuse entity is unwilling
to listen to public sentiment and encourage public
participation.
Second, the time must be taken to ensure that the
initial reuse planning board is representative of the
community/communities it serves. In most cases, local
government entities establish a planning board that
develops a broad reuse strategy. It is important that this
committee includes representatives from both the public and
private sector, in order to ensure that as many interests
as possible are represented. Groups such as local business
associations, environmental groups, unions, homeless
assistance providers, former base employees, et cetera are
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critical elements within the community, whose support is
necessary for a successful conversion efforts. Inviting
such organizations to the table has several positive
effects. For example, inviting the local Chamber of
Commerce to participate in the process will hopefully
solidify their support for the reuse strategy. Along with
their verbal support of a project, oftentimes comes
financial support as well. Local business associations
also have great pull when it comes to their members. If
the associations are part of the reuse process and support
the reuse authority's initiatives, it is more likely that
they will encourage their members to establish themselves
at the base.
While the positive effects of inviting community
organizations to participate in the project are great, the
negative consequences associated with not inviting the
organizations to participate are equally great. As noted
earlier, the feeling on the part of several local
environmental groups that they were not full participants
in the reuse project at Fort Ord led them to seek court
injunctions to stop several developmental projects. with
funding as tight as it is, Local Reuse Authorities can ill
afford to be involved in delays in implementing their
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conversion strategies. Therefore, it is much wiser to
include as many community organizations as possible in the
development of the initial reuse plan. The best way to
accomplish this task is to invite these organizations to
serve on the reuse planning board.
A third way to make local organizations feel as though
they are part of the process is to incorporate to the
extent possible, their ideas and concerns into the reuse
plan. For instance, in terms of environmental groups,
addressing issues such as land management and resource
stewardship demonstrates the fact that the reuse authority
is committed to ensuring that economic development is not
going to be sought at all costs. Incorporating the goals
and desires of all interested parties will require
compromise and sacrifice. Particular goals, even popular
ones, may have to be modified in order to avoid dissention
and confrontation. For instance, historical and
environmental preservation oftentimes conflicts with
economic development. Buildings that are suitable for
reuse or land that is ripe for development may have to be
set aside to gain the support of the local historic
preservation and environmental organizations. This is a
small price to pay, however, compared to the consequences
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of not incorporating the views of the various groups
involved in the reuse plan.
One final way to make the citizenry feel as though
they are part of the process is to keep them informed as to
the status of the reuse effort after the initial plan is
developed. Involving the people in the development of a
reuse plan is critical because it allows all citizens to
feel as though they are part of the process. As noted
earlier, involvement helps solidify support. However,
citizen support for a particular reuse strategy can only
continue if they are kept abreast of the status of the
reuse effort. The East Bay Conversion pilot project
incorporates a two-part strategy for keeping the general
public informed and should be adopted in all cases. First,
a conversion clearinghouse is established. A central
location is chosen where hard copies of conversion-related
documents are kept. As stated in the East Bay Conversion
and Reinvestment Commission's report, "individuals and
organizations throughout the region [who are concerned
about the status of the conversion effort] are likely to be
eager for more information than is available through the
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media alone".98 Establishing a central clearinghouse allows
the public to have access to "comprehensive, reliable, up-
to-date information about the conversion process".99
Second, a public involvement newsletter should be
distributed. While establishing a central clearinghouse is
an important step, oftentimes the concerned individuals do
not have the time to read through the large quantities of
data that are available in the clearinghouse. Publishing a
quarterly newsletter that would be distributed to the
residents and businesses of the communities affected by the
base closure, will ensure that individuals and
organizations are kept up-to-date on the latest happenings
regarding the reuse effort. Included in the newsletter
should be information regarding how far along the process
is, what type of economic development has been generated in
the past three months, what problems, if any, are currently
affecting the reuse effort, how these concerns are being
addressed, legislative updates, the minutes of recent reuse
committee meetings~ and, finally, future meeting schedules.
The importance of keeping citizens informed cannot be
98 "Effective Public Involvement," Defense Conversion: A Road Map For
Communities, (California: East Bay Conversion and Reinvestment
Commission, 1996) 91.
99 "Effective Public Involvement" 91.
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understated. If the Local Reuse Authority hopes to gain
and maintain public support for its efforts, keeping
citizens informed is necessary.
Leadership among local leaders is also crucial for the
development and implementation of a successful reuse plan.
unfortunately, we cannot mandate that local officials
demonstrate leadership qualities. However, as mentioned
earlier, it can be noted that without local leadership,
reuse plans can be severely hampered. So what can local
officials do to support and strengthen local reuse efforts?
First, local officials must begin planning for reuse
immediately upon being informed of the decision to close
the base. Earlier in this chapter and in this work the
virtues of timeliness were extolled. The development of a
two-track approach was noted as necessary. Without proper
leadership, developing an early reuse strategy is
impossible.
Second, local officials play a critical role in the
formation and make-up of the Local Reuse Authority. These
officials must make the conscious decision to include the
various groups that are affected by the closure process on
the Local Reuse Authority and in the reuse process in
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general. As noted earlier, inclusion is necessary for the
development and implementation of a successful reuse plan.
Finally, local officials must press for funding from
state and federal agencies to support the reuse effort. It
is a general belief among those involved in the reuse
process that funding levels for local conversion efforts
are too low. Since Republicans have taken control of
Congress, a greater effort has been placed on building up
the military and less concern has been demonstrated for
funding local reuse efforts. In general, the conservatives
who hold leadership positions within Congress do not
believe it is the job of the federal government to fund
local developmental projects. Because there are only a
limited number of funds available, local officials must
aggressively pursue these funding opportunities. The best
way for local officials to obtain funds is to use their
connections with the area's state and federal officials.
Effective coordination with state and federal officials can
produce numerous benefits. The two cases discussed in this
work demonstrate this point very well. Using their
connections with Congressmen Panetta and Farr, Fort Ord
Reuse Authority officials were able to acquire millions of
dollars for projects such as the construction of a branch
108
campus of California State University. In Philadelphia,
area congressmen were able to obtain funding for
infrastructure improvements. Connections with state
officials allowed the City of Philadelphia to offer the
incentives that attracted the Kvaerner Shipbuilding
Company.
One final way that local reuse officials can work to
insure the implementation of a successful reuse plan is to
concentrate on insuring that the reuse plan produces
positive short-term benefits. By production of short-term
benefits, I am referring to economic development. It is
critical to obtain public support for the reuse plan.
Producing short-term economic development conveys the
message to the public that the city or cities and the Local
Reuse Authority involved in the process are dedicated to
creating economic development that benefits the citizens of
the communities affected by the base closure.
There are several ways in which the Local Reuse
Authority can generate economic development and job growth.
First, it must pursue funding from those agencies whose job
it is to support local governments' attempts to create
economic development. The most notable agency is the EDA,
which is part of the U.S. Commerce Department. The EDA
109
provides funding to local governments whose policies
encourage economic development and job growth. EDA funding
has been essential to both the reuse efforts at Ford Ord
and at the Philadelphia Naval Shipyard. State agencies,
such as the Pennsylvania Department of community and
Economic Development also provide assistance to communities
seeking to foster economic growth.
Second, Local Reuse Authorities must work with local
business organizations such as the Chamber of Commerce.
These organizations are in touch with the needs and desires
of the local business community and should be able to
provide Local Reuse Authorities with information and
support on how to attract businesses to the base. As
stated before, local business organizations may even
recommend the base as a place to establish a new business
or expand an existing one, if the organization is involved
in the reuse strategy. Officials from the PIDC have noted
that the support of local business organizations has been
crucial in the development of the Naval Shipyard reuse
plan. 100
100 John Grady, Telephone interview, 20 January 2000.
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Third, the Local Reuse Authority must develop a
marketing plan to attract businesses to the base.
Businesses must be informed as to the special incentives
that the base offers. For instance, the architectural firm
that relocated from Center City Philadelphia to the Naval
Shipyard did so because the Shipyard was marketed as a
place that businesses could establish themselves and have
more peace and quiet. While it will cost money, involving
marketing consultants is a must. These individuals will
work with the Local Reuse Authority in developing a
marketing plan that highlights the positive aspects of
establishing a business at the base.
Finally, Local Reuse Authorities must develop an
interim lease use strategy. As can be seen in the cases of
Fort Ord and the Philadelphia Naval Shipyard, property
transfer can take years, sometimes even decades, to
complete due to the complicated property transfer process
and the time consuming environmental cleanup process.
Under Section 2667(f) of Title 10 of the United States
Code, -the Secretary of the Defense Department may "lease
property to any individual or entity...if the Secretary
determines that such a lease would facilitate state or
local economic development." As part of the 1994 Defense
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Authorization Bill, the Department of Defense may lease a
building or buildings for less than the fair market value
of the property if such a deal promotes economic
development. 101 The ability to forge ahead with interim
lease deals is critical for the promotion of the reuse
strategy. Without the ability to negotiate interim leases,
attracting new businesses to the base would be nearly
impossible, at least until the property is transferred to
the city government where it is located. Both Fort Ord and
Philadelphia are prime examples of this fact. Both
continue to use interim leases because the official
transfer of property has not occurred.
While it is urgent that Local Reuse Authorities
establish interim leases, they must be cautious in signing
such deals. Before they enter into an interim lease
agreement, Local Reuse Authorities should make sure that
themselves and the clients who are leasing the property
know the condition of the properties being leased. Local
Reuse Authorities should also insure that part of the
proceeds from the lease agreement is being used for
101 John Lynch, Brad Arvin and George Schlossber, UNew Job Creation
Through Interim Leases," Best Practices in Defense Conversion: A
Practitioner's Guide to Successful Strategies and Progrems, (Washington
D.C.: National Council for Urban Economic Development, 1995) 37.
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operating and maintenance expenses and is not just flowing
back to the military. Finally, any agreement that the
Local Reuse Authority makes should allow for more
facilities to be added to the agreement as needed. Reuse
authorities should not place themselves in a position where
they do not have the facilities to accommodate those
businesses that want to establish themselves at the base.
While the state and federal governments are not as
visibly involved in the reuse process, they play a critical
role in determining the success of individual reuse
efforts. Therefore, there are certain reforms both have to
make in order to promote rather than hinder individual
reuse efforts. First, both should designate one agency as
the point of contact for Local Reuse Authorities. As can
be seen from the cases of Fort Ord and the Philadelphia
Naval Shipyard, as well as all other bases around the
nation, numerous state and federal agencies are involved in
local reuse matters. Unfortunately, these agencies
oftentimes work independently of each other. As a result
of this fact, similar procedures are often performed by two
or more different agencies. It is also true, as can be
seen in the case of Fort Ord, some agents are more
concerned with exercising their police powers than with
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assisting Local Reuse Authorities in their conversion
efforts. Establishing one point of contact, whose focus
will be to assist local reuse efforts, will promote
efficiency and timeliness by insuring that all state and
federal actions are coordinated.
The establishment of one point of contact should also
bring with it the creation of a federal clearinghouse of
information regarding the various conversion initiatives
that are occurring nationwide. Allowing individual reuse
authorities access to the strategies of other reuse
authorities will hopefully provide Local Reuse Authorities
with new ideas on how to successfully implement reuse
strategies. It will also help them to deal with problems
when they arise by allowing them to view how other reuse
authorities dealt with similar situations and concerns. In
the end run, Local Reuse Authorities may save both time and
money by learning from each other's mistakes and avoiding
the same pitfalls that have harmed other reuse efforts.
A second action that needs to be taken by the federal
government is the reform of the current property disposal
system. Several positive changes have already occurred.
Most notably, the passage of the UPryor Amendment" allowing
the transfer of federal property at less than full market
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value and the refor.ms made to the McKinney Act as it
applies to military bases. However, there are still
problems with the system. The biggest iss~ continues to
be the time it takes, years to sometimes decades, for the
actual transfer of the property from the federal government
to the local governments.
In 1994, the Clinton Administration put forth several
proposals to deal with this issue that appear to be a good
starting point for refor.m. First, the President
recommended that the Department of Defense expedite the
interim lease process. One way in which to accomplish this
goal is to place the approval process for such leases in
the hands of the federal officials, such as the base
commanders, who deal with officials at the local levels in
person on a daily basis. Second, the President called for
a time-limit of 30 days to be placed on the screening of
property by other federal agencies that, under the current
property transfer system, have the first chance at
obtaining parcels of property on for.mer military bases.
Other changes may need to be made in the future to further
expedite this process. However, these two suggestions
appear to be a solid first step.
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Refor.ms must also be made regarding the environmental
cleanup process. Once again, the suggestions of President
Clinton are a good starting point. First, he suggests that
senior representatives from the EPA, Department of Defense,
and the state should for.m a cooperative partnership
allowing local officials to expedite the cleanup process
and insure that property is made available as soon as
possible for economic development. Second, the President
supports making all uncontaminated parcels of land
available for reuse within 18 months after the base is
closed. And, the time frame would be nine months if
potential tenants for the property were identified.
Finally, the President proposes streamlining the
Environmental Impact Statement process by requiring that
these documents identifying the parcels of contaminated
land on for.mer military bases be prepared within a 12 month
time frame. Once again, additional refor.ms will most
likely be needed. However, for the time being, these
improvements should help Local Reuse Authorities implement
their plans a lot sooner and thus begin the process of
economic development earlier.
perhaps the greatest challenge facing both the state
and federal governments is the need to provide greater
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funding for local reuse efforts. The united States has
entered an era where self-restraint in terms of
appropriating money is politically popular. As a result of
this fact, increasing funds is difficult to do for projects
such as defense conversion. However, it is necessary.
Military bases are a great source of jobs for the areas
where they are located. While the federal government must
close some bases, it must realize that it has a duty to
help those citizens and communities that are affected by
these closures. Local and state governments do not possess
the monetary resources on their own that are necessary to
engage in a successful reuse strategy. To that end, it is
my recommendation that the federal government via the
Department of Defense in conjunction with local and state
officials should conduct studies to determine how much
funding is needed for environmental cleanup and economic
development. And too, they should make a firm commitment to
provide the necessary money for such projects. This is not
to say that the federal government has enough resources to
finance such projects at their maximum level. However, an
increase in funding is necessary to help insure that reuse
plans can be successfully developed and implemented.
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Finally, leadership must be demonstrated at both the
state and federal levels. At the federal level, strong
leaders will be the keys to enacting the aforementioned
reforms and obtaining the necessary increase in funding.
At the state level, pacesetters are necessary for
accomplishing these same goals. It is also vital that
state officials intervene when base closures directly
affect more than one community and these communities have
not begun to work together. It will be up to states to
create reuse authorities in such situations to insure that
conversion efforts begin promptly and develop effectively.
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VII. CONCLUSION
The process of defense conversion is not an easy task
It is, however, a necessary one. In order for this process
to work properly, local, state and federal officials in
conjunction with community and business leaders, union
officials environmental groups, and all other interested
parties, must develop a strategy for a successful reuse
effort. If one or more of these groups is not fully
involved in the process, the chance of developing just such
a plan is nearly impossible. These groups must come
together in a timely effort to develop a reuse strategy
that addresses the needs of the local community. Both the
state and federal governments must provide the proper
assistance, whether it be in the form of funds, regulatory
relief, or information, in order to insure that the plan
that is developed has the best possible chance of
succeeding. As stated before, the cost of not developing
and supporting a reuse plan for each and every military
base that is closed, is too costly. Developing a timely
reuse plan that is properly funded and supported and that
includes the input of the various community groups that are
affected by the closure, does not insure that the reuse
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effort will be successful. Factors such as the state of
the economy, both local and national, the real estate
market, and other variables which no individual or
government entity has control over may prevent or
facilitate the development and implementation of a
successful reuse plan.
In summary, the development of a successful reuse
strategy is a sensitive subject. In order for the plan to
be successful, several factors must be in place. First,
the strategy must be developed and implemented in a timely
manner. Second, local officials must demonstrate
leadership qualities in establishing and implementing the
plan. Third, the plan must include the input of local
citizens and organizations. Fourth, the strategy must
receive proper financing. Finally, those government
agencies involved in the reuse effort must work together.
While no single aforementioned factor will lead to the
Development and implementation of a successful strategy by
itself, the absence of anyone of these elements will most
certainly cause the plan to fail.
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